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REGIONAL PLANNING ISSUES

INTRODUCTION

On October 13 through October 15, 1970, the Subcommittee on Urban
Affairs heard from nine witnesses in public hearings on regional plan-
ning issues. At that time, witnesses were asked to address themselves,
in part, to the seeming contradictions between the trend toward grass-
roots democracy or neighborhood, local community control of public
functions on the one hand, and the demand of others, in contrast,
that urban problems be solved by expanding local government into
ever larger regional entities, such as metropolitan or other multi-
jurisdictional authorities.

Out of these hearings and previous studies by the subcommittee
there arose the suggestion that the Federal Government might make
a contribution toward solving regional planning issues by reorganizing
the manner in which its own activities were related to State and local
governments and private units. This might be done through revamp-
ing the regional structure of Federal departmental operations. Ac-
cordingly, a number of people were invited to submit papers related in
various ways to these problems which are published in this part 2
of our hearings. Additional individuals have been invited to partici-
pate in public hearings in May of this year.

The character of the thinking produced by our previous studies and
hearings was in part outlined to the contributors to this part 2 as
follows:

[Excerpt from letter of Jan. 11, 1971, to the various contributors]

It might be desirable for Congress to begin consideration of some kind of a
nationa! planning act that would provide for the establishment of regional
planning organization ranging in size from a part of a major metropolitan area
up to inter-state combinations. At the Federal level planning and action pro-
grams would be brutally decentralized to regional offices set up in the ten Ied-
eral administrative regions that have been established during the last two
vears. Review beyond these Federal Regional offices would be possible only
in the most exceptional circumstances. This would insure that local plan-
ning units could go to a single delivery point of contact with the Federal Gov-
ernment from which they could get firm answers and commitments.

This Federal umbrella would lay down certain standards and demand speci-
fic levels of quality of performance, but would leave room for a maximum of
local initiative and variety. In each region there would be a single officer to
coordinate Federal programs and who would be directly responsible to a Na-
tional official in the Executive office of the Presidency. Presumably there would
have to be consolidation of many of the present 400 to 500 grant programs.
There would be also some permanent multi-year planning by provision for
multi-year committments at the regional level.

If such a set-up is to be created and made workable it would appear we would
need to decide certain fundamental issues.

1. Within present Constitutional constraints how can we provide for ap-
propriate popular representation of the people whose lives are affected under
the plans drawn up and execufed through this regional planning structure?

(179)
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2. What objectives or goals should be spelled out in the statute as a guide
to the operations of this regional set-up?

3. What standards would have to be spelled out in the statute as guides for
the regional coordinators and as requirements for the performance of local
units?

4, What powers would have to be lodged in the ten regional coordinators and
how should théy be tied to the Presidential office in Washington?

5. Should a pool of unrestricted funds be available to each regional coordinator
to be allocated by him in whatever manner would promote the objectives of
the Act and comply with the standards thereunder in order to supply funds
which would not be available under any of the other Federal grant programs
but would be vital to the success of a particular plan? If this is needed, how
big a pool would be required initially?

The views expressed in these papers will be helpful to the committee
and the public concerned, but these statements, of course, reflect

the individual vigzws of their ;mthors and do not necessarily reflect
those of the committee, its individual members, or its staff.



PLANNING, COORDINATION, REGIONALIZATION, AND
: DEVOLUTION

By Joux E. Besour, Institute for Urban Studies,
University of Houston

This statement is in response to the invitation from Congressman
Richard Bolling, chairman, Subcommittee of Urban Affairs of the
Joint Economic Committee of the Congress. The memorandum dated
January 11 requested observations concerning issues that would
need to be considered in preparation of a national planning act pro-
viding for establishment of a system of regional organizations re-
lated, but not confined to, the 10 Federal administrative regions estab-
lished during the last 2 years. While this paper will touch in some
way on all or most of the five specific issues raised in the letter, it does
not attempt categorical answers to them.

I have entitled this paper “Planning, Coordination, Regionalization,
and Devolution” because it seems to me that the suggested scheme
involves coordination and regionalization of public functions as
much as it does planning, and from a long-range point of view sug-
gests the possibility, though not the inevitability, of a new system
of devolution of substantial policymaking as well as administrative
responsibilities upon institutions of regional government.

The conceputual framework for this paper is closely analogous to
that set forth in two ppolicy papers for the Connecticut Commission
to Study the Necessity and Feasibility of Metropolitan Government
published by the Commission in January 1967, in a volume of such
papers entitled “The States Biggest Business—ILocal and Regional
Problems.” The papers are “The Role of State Government in Regional
Development” by Norton E. Long and “The States and Local Self-
Government” by John E. Bebout. T am enclosing copies of these
papers. A commentary on them, entitled “Reflections on Regional
Reform” by Alan Altshuler, which appears in the same volume, was
reprinted at page 23 of the hearings on regional planning issues be-
fore the Subcommittee on Urban Aflairs, part I, October 13, 14, 15, 16,
1970.

The essential elements of the Long-Bebout scheme may be snm-
marized as follows:

1. For purposes of planning, coordination, and some aspects
of policy development, there is need for a set of regional institu-
tions intermediate between State and city and town governments.

2. The State should be divided into a set of regions to serve the
following purposes:

a. Decentralized administration of certain State functions.
b. Regional developmental, program and fiscal planning—
in short, comprehensive regional planning.

(181)
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¢. Regional cooperation of local governments through in-
ter-local agreements and activities like those conducted by
councils of g government.

3. To serve the indicated purposes, the following institutional
arrangements would be necessary or desirable:

a. Regional offices of various State agencies, vested with
some dennmstratlve discretion.

b. A regional administrator to facilitate coordm‘vt.lon
across agency lines and betwen State and local governments,
reporting directly to the Governor or to a State department
of administration responsible to the Governor.

c. Some sort of regional assembly, primarly wpresentnw
the local governments in the region.

d. A regional information or data system tied into a State
system for social and economic accounting, and to State and
local bugeting and programing.

¢. Some reor ganization of the leblshtlve committee strue-
ture which would include at least a joint committee corre-
sponding to the Joint Economic Committee of the Congress,
and perhaps some arrangement for involvement of leOIShtor
in the affairs of their respect,n e regional districts.

All of these matters are more fully Spelled out in the two papers.

The memorandum of January 11 calls for a national planning act
that “would provide for the establishment of regional planning organi-
zation ranging in size from a part of a major metropollt‘m area up to
interstate combinations.” The memorandum continues: “At the Federal
level, planning and action programs would be brutally decentmhmd
to re(rlona] offices set up in the 10 Federal administrative regions,’
which I assume would be the principal interstate combinations for
general regional planning purposes.

My first observation is that to serve the national interest regional
plarining must be set in the context of a level of national plmmmw
not now in being. Therefore, I suggest that the proposed national
planning act should address itself in the first instance to the problem
of national planning. We now have several councils, including the
Council of Economic Advisers and the Environmental Councl] which
are presumably engaged in somewhat more comprehensive functional
planning than we have had in the past. The establishment of the Office
of Management and Budget, and the President’s proposal for a
reorganization of Federal depntments along mission, rather than
clientele-oriented lines, look toward a national administrative system
better adapted than heretofore to comprehensive national planning.
There is, however, still no national system for developing social
indicators to go qlonor with economic Indicators as guidelines into
the future. Even if the ambitious reorganization of the national
administration were achieved there would still need to be some new
means provided for helping the President, the Congress and the public,
make a better assessment of relative claims on talent and material
resources of such needs as defense, environmental maintenance, and
buman development. In short, we need a better system for arriving
at national goals and pI‘lOI‘ltlES I believe that regional planning can
provide essential inputs for such a system, but w ithout an appropriate
national system that cuts across functional and mission lines, and is
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more dynamic than goals and guidelines spelled out in statutes,
regional planning by itself could even be counterproductive.

The essential reason for the last statement lies in the increasingly
critical interdependence of the various subsystems that make up the
Nation and indeed the whole society of man. When planning is done by
a subsystem, strictly on its own behalf its assessment of costs and
benefits is likely to lead to a course of action which, while beneficial
to it in the short run, is detrimental to the immediate interest of the
system as a whole and to its own interest in the long run. There is not
time here to develop the argument for this proposition fully. It has
been cogently presented in theoretical terms by a sociologist friend
of mine at Rutgers University, Dr. Harry C. Bredemeier in an un-
published manusecript entitled “*Planning, Priorities and the Allocation
of Burdens,” 1969. Professor Bredemeier states that his basic argu-
ment “is that unless the planning is done on behalf of the largest pos-
sible system, it is very likely to miscarry.” Later he observes “pational
planning on the part of a single unit very often leads to behavior
that affects the common environment in such a way as to diminish the
welfare of the unit.” This leads to the conclusion that ultimately the
planning we need to develop is planning on behalf of the species.
Assuming hopefully, an increasing sense of responsibility at the na-
tional level for the survival of the world community, no Nation can
afford to abdicate to regional or local units its responsibility for re-
lating crucial public actions at all levels to viable national goals and
policies. And this, T submit, calls us to consider something better than
the past and present hit or miss system of articuating, coordinating
and carrying out such great national purposes as these set forth in the
Préamble of the Constitution of the United States.

Having said this, I must confess that T have no blueprint for a
workable national planning system. However, I think it is clear that
whatever specific mechanism may be created, its effectiveness will de-
pend upon a number of related nstitutional developments. These in-
clude a reorganization of the national administration and substantial
alteration of the committee structure and work habits of the Congress
and an invigoration of the State-local system in line with President
Johnson’s concept of creative federalism. Along with these there is
need for a more comprehensive and sophisticated information base for
public policies at all levels, and for continuing efforts to engage as
fully as possible the concern and creativity of the citizen. All of these
are 1mportant if the national planning which I think we must ulti-
mately have is to be democratic rather than authoritarian.

Obviously, these developments just will not come overnight through
a “new American revolution.” They will be incremental if they hap-
pen at all. But if they are to happen, we must clearly perceive the
need for them and work for them with all possible energy. The object
of planning is not planning but action. The object of comprehensive
planning is coordination of numerous actions that are often carried out
as if they have no bearing on one another. If regional planning is to
be meaningful it must result in some coordination or integration of
policies, programs and administrative actions of all the agencies and
levels of government affecting the region as a whole. This is clearly
recognized in the memorandum of January 11, which suggests, “In
each region there would be a single officer to coordinate Federal pro-
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grams and who would be directly responsible to a national official in
the Executive Office of the President.” This officer would be roughly
comparable to the regional executive that Norton Long suggested to
the State of Connecticut. This officer would need all the muscle that
both the Presidential office and congressional support for the principle
of coordination could give him. His task would, of course, be greatly
simplified by a substantial consolidation of funds, as well as by a pool
of unrestricted funds suggested in the memorandum. The size of such
a pool might well depend on the extent of the consolidation of exist-
ing funds: the greater the consolidation, the smaller the needed pool.
On the other hand, general revenue sharing could be counterproductive
until all the States come up to a reasonable level both of tax effort and
of delivery capability.

Coordination of Federal programs is only half the job, since the
object is to achieve a more effective, Federal, State and local partner-
ship in meeting regional and local needs within the context of the na-
tional interest. The regional planning agency should, therefore, in-
clude representatives of each of the States, of the cities, and other
local governments in the region and of Federal agencies with responsi-
bilities for the principal broad missions of the Federal Government
in the region. We have examples of such interlevel agencies in the
Advisory Commission on Intergovernmental Relations, and at the
regional Jevel in the Delaware River Basin Commission, although the
latter has no local representation.

One of the originally stated purposes of the establishment of the 10
Federal administrative regions was to involve the States more effec-
tively in decisions concerning the use of Federal funds. It is hard to
see how the mere establishment of these regions, even with Federal
coordinators, would in itself enhance the roles of States or local gov-
ernment. The kind of regional planming agency I have suggested
might supply the missing link in this scheme and might strengthen the
State-local influence in regional coordination, especially if the State
and local members of the regional planning agency were permitted
to designate a person to act as a continuing consultant to the Federal
regional coordinator.

In Connecticut-we conceived of the regions as serving both as ad-
ministrative regions and development regions. Planning is, of course,
an essential tool of development at whatever level. So far as I know,
no one is satisfied with the existing configuration of interstate de-
velopment regions. I would suggest for this and other reasons that
serious consideration be given to making the administrative and de-
velopment regions concide. This would require redefining both sets
of regions and might result in settling on some number other than 10.
To create 10 new regional planning commissions on top of the ex-
isting pattern of regional commissions could result in unfortunate
confusion and duplication of effort.

I am assuming that those regions, unlike that in Appalachia but like
that of the New England Commission should include whole States;
although, admittedly, State lines do not necessarily delineate natural
regions for developmental and other purposes. For example. the
Alleghenys would make a more sensible boundary between middle
Atlantic and Great Lakes Regions than the Ohio River. However,
the importance of fully engaging the power of the States in regional
planning and coordination seems to be a paramount practical consider-
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ation. This basic regionalization scheme will not of course preclude,
indeed it might facilitate, interstate collaboration on specific matters
across regional lines. Neither would it preclude or take over such
limited purpose regional agencies as the Delaware Regional Basin -
Commission, although, such intraregional agencies should be related to
the overall regions for information, planning and coordination
purposes. .

So far, I have addressed myself mainly to the 10 or so major adminis-
trative and planning regions. The memo of January 11 contemplated
a national planning act that would provide regional planning organi-
zations of various sizes ranging down to submetropolitan areas
perhaps, T suppose, even to subcity areas. Existing Federal require-
ments have resulted in creation of hundreds of metropolitanwide
planning agencies and councils of governments. The national Govern-
ment also deals directly with municipal, county, State, and some other
planning agencies. However, the responsibility for the establishment
of agencies for regional planning and coordination within the State
must be left primarily to the States. The Federal Government has
properly found that there is a national interest in planning at various
levels and has assisted the States in promoting it, even at the intracity
level in the model cities program. The further development of what
might be termed microregionalism in the national interest might
well be recognized in the national planning act. However, such
regionalism must develop out of experience which will be different
for different areas and purposes. It would be a mistake in a national
planning act to promote decentralization for decentralization’s sake.
The possible result could be further fractionization of an already
fractionized system of local institutions. On the other hand there could
be real value in national encouragement to States to encourage per-
missive restructuring of local government along such lines as those
suggested by the Committee for Economic Development in the policy-
statement entitled “Reshaping Government in Metropolitan Areas”
which suggests as an ultimate goal a governmental system for Ameri-
can metropolitan area “that recognizes the need for both a community
level and a metropolitan level of government.”

As I see it, there are two essential objectives of decentralization:
one is to give all people a feeling that they have access to their govern-
ment and a fair share of influence on those decisions that most inti-
mately affect them. The other objective is to obtain the benefit of
whatever creative contribution any citizen can make to the shaping of
public policy. Decentralization can be most useful if it maximizes
the opportunity of the individual citizen to participate directly in
the governmental process as distinct-from his participation through
clientele or interest groups. Decentralization that simply turns over
a segment of the city or metropolitan area to a dominant organized
interest group is not necessarily either in the general interest or in the
interest of the individual citizen who happens to belong to the group.
A free people is not best served by dividing the electorate or the task
of government among a number of homogenous geographic or func-
tional communities. This, at least, is my judgment 1n terms of the
long view and it argues against an effort to divide the city into a num-
ber of homogenous cells. The most vigorous cities, States, and nations
derive strength from variety and from the results of controlled con-
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flict and competition among diverse interests and points of view. If
concession must be made for the time being to the demands of seg-
_gregated minorities, it should be recognized as a short time expedient,
subject to review and revision as conditions change.

Cuwrrent proposals for community government within existing large
cities like that of the Committee for IEconomic Development call for
devolution of certain governmental power and responsibility upon
the lesser units subject to their being exercised in a manner compatible
with the overall authority of metropolitan and State governments.
One might speculate with respect to the regions as we did in the State
of Connecticut, that the large interstate districts might ultimately
develop such institutional strength-and acceptability that they might
become limited regional governments. This would be by a process of
devolution of certain responsibilities from the Federal Government
and delegation upward of certain responsibilities from the States
including such powers as are now in some cases vested by interstate
compact in such agencies as the Delaware River Basin Commission.
This possibility, however, is now properly in the area of sheer specu-
lation and should arouse neither the fears of those who dislike the
thought of radical change nor the hopes of those eager for instant
utopla. We have already embarked through Federal action to decen-
tralize administration and regionalize certain kinds of planning, on the
one hand. and through interstate cooperation, on the other, upon a
course which now calls for the kind of rationalization that Congress-
man Bolling has called for in the memo of January 11..

. ("The enclosed papers follow :)

THE STATE AND LOCAL SELF-GOVERNMEXNT
By Joux E. Berour

“No test of the sincerity of our political heliefs, no test of the machinery of
our State government is so critical as the success of the State in enabling the
citizens in their own communities to handle for, themselves the governmental
problems that properly belong to them for solution” (Commission on State
Government Organization. The Report, 1950, p. 45). -

On this test, no state would get very high marks. Reasons include cramping
or outmoded constitutional and statutory provisions, unrealistic state and local
revenue systems and local government units and structures developed to meet
the problems of a much simpler, less demanding age. It is essentially because
local self-government, through a multitude of relatively small towns and cities,
no longer adequately meets the needs of a state most of whose people are living
and working in a few large metropolitan regions that the Commission to Study
the Necessity and Feasibility of Metropolitan Government has been established.

That this system, in its present setting of state law, administration and fi-
nance, is not now meeting current needs satistactorily can be accepted as given.
The question before the Commission is not whether something needs to be done.
but what, what can best be done {o meet the needs of all present and future
citizens of Connecticut for government, shaped so far as possible to their own
tastes.

In determining this question, it is necessary to look at laws, fiscal systems
and local government structure. But first and foremost, it is necessary to ask
what Connecticut citizens really want from government, or, rather, what they
probably will be wanting, or wishing they had if they are not getting it, in the
not distant future. .

If the development of American tastes and desires during the last half cen-
tury is any criterion, we can confidently expect them to want government that
helps them: Attain a more surely and uniformly prosperous economy ; live in
good, convenient, uncrowded homes in pleasant neighborhoods ; enjoy the blessings
of health in so far as they can be enhanced by concerted as distinct from purely
individual action; feel as secure as possible against the hazards of fire, disorder,
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crime, or other man-nmade or “natural”. catastrophes; educate their chiidren, and
indeed themselves, to the fullest extent of their capacities for participation in
the best that society has to offer; have a plentiful supply of the clean air, water
and land and the wholesome organic life which, together, make the planet
hospitable to man; have ready access to the cultural amenities which have come
only with the growth of cities and to the natural amenities of unspoiled, un-
cluttered mountains, valleys and seashore; move about swiftly, convenientiy and
safely in order to participate fully in the activities and benefits of “the great
society” that Americans have been striving for. regardless of party or creed.
from the beginning; all this and Heaven, too” including the abatement ot the
ugliness and perils suffered by all citizens because of ghettos not only of race
but also of poverty and self-perpetuating ignorance and incompetence.

In the pursuit of all these and still other goods, the American people, in an
increasingly complex and interdependent society, have learned that govern-
ment provides an indispensable and increasingly versatile tool. But unlike
some other people. Americans, ever since they escaped from old tyrannies over-
seas have persisted in conceiving of government as a tool. a means rather than an
end. their own instrument for use in attaining their own purposes. They are
determined to keep it that way. and one of their convictions about how to keep
it that way is their belief in decentralization of decision-making and politieal
control, as well as of action or administration. In *the way” of local self-gov-
ernment, said the 1950 Commission Report, “lies the avoidance of unnecessary
centralization, whether in the State Capitol or Washington.”

But decentralization, like the government of which it is a characteristie,
is a means, not an end. It is meaningless if the government itself is not serving
the great and compelling ends of the society, and it will be abandoned or
circumvented if it grievously impedes the serving of those ends.

It is important, therefore, in seeking to preserve decentralization in an in-
creasingly interdependent and technologically integrated society, to be sure
that we are defending the useful and viable essence, not an outmoded or non-
functional form. It is also important, and this must be stressed, to recognize that
preservation of the useful essence of decentralization does not necessarily come
naturdlly. While it is a means, not an end, it is a means toward a very vital end.
the maintenance of an open society composed of free and autonomous spirits.
It is therefore, worth working for positively and with as much understanding
of the difference between essentials and incidentals as we can muster. To achieve
such an understanding, and, hence, to act on it continuously in the continuously
changing medium in which government exists, definite provisions must be
made. For too long we have treated local government as if the stork had brought
it and then, like Topsy, it had “jest growed”, and, like the stars, it would always
be there. The facis, of course, are quite otherwise.

Local government as we know it is essentially an outcone of forces that have
made English and American history. It may have some kinship to primitive
tribal institutions, but it has grown and developed since early Norman days.
at least, mainly as an essential arm of the state. English kings found that local
institutions, charged with certain public responsibilities, were the most con-
venient and inexpensive means for getting important business done. Local
zovernment, then, has for hundreds of years been in fact and in law a creature
of the central government, in this country of that part of central government
that we call the state. Because responsibility breeds and requires a degree of
autonomy, local government has evolved into a kind of junior partner of central
government. And in our federal system, with the national government neces-
sarily getting more and more into matters that used to be thought of as purely
state and local concerns, local government fmds that it has two senior partners.

Despite, but partly because of, the use of federal money in accordance with
federal standards to induce state and local governments to shape an increasing
number of programs—housing, health, welfare, education, transportation, sani-
tation, employment and others—to national purposes and goals, those governments
are doing more and more business and still carry on far and away the greater
<hare of the total business of domestic government. The federal government has
chosen to use local governments as its agents for so much of ‘this business that
the states ery out that they are being by-passed in favor of their own creature.

At the same time, the states now as always use their local governments to
carry the major part of their share of the total burden of government. Thus, in a
very real sense, local government is the biggest business of state government,
and it is growing in magnitude and importance to the nation.
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The thesis of this paper is that, considering the importance of local govern-
ment and its problems of adjustment to mounting responsibilities, the states
generally are guilty of gross neglect of its care and feelings. Neither the ex-
ecutive nor the legislative branch is organized or equipped for the express
purpose of developing and guiding local institutions in relation to their total
mission in our system.

Within the limits of his constitutional competence, Uncle Sam, in the work
of the Advisory Commission on Intergovernmental Relations, the Senate and
House Committees on Government Operations and, increasingly, the Depart-
ment of Housing and Urban Development and other agencies, currently shows
more concern over the health and competence of local governments than do
many of their legal guardians. In fact, reports, especially those of A.C.L.R. and
the Congressional committees, point to specific ways in which the states could
alter constitutional, statutory, administrative, fiscal, and structural arrange-
ments so as to fit local government better for the roles that both national and state
policy ask it to perform. Basically, these all add up to the strong suggestion that
the states should give more considered and continuous attention to the local
government institutions. They call particular attention to the problem of metro-
politan government, which, for our purposes, can be defined as the problem
of achieving the necessary integration of public policies and programs formulated
and administered by a host of local units and state and national agencies, within
an area of intense social, economic and physical interdependence.

By creating this Study Commission, the State of Connecticut has shown its
concern for this problem. The Commission, happily, is fully aware of the fact
that there is no single solution or panacea. It is quite properly exploring various
and alternate methods of reordering government for more effective handling
of metropolitan problems. There is one kind of action that the state could take,
however, that is not an alternative to, but rather a highly useful supplement
or complement to any others it may consider. This is to restructure the machinery
of state government for more purposeful and helpful handling now what we
earlier called its biggest business ; namely, local government.

In June, 1966, the House Committee on Government Operations issued its
30th Report, significantly entitled, “Unshackling Local Government.” The reports
stated purpose is “to discuss some of the methods by which States might free
local governments to handle many of their problems more effectively and expedi-
tiously.” The methods discussed and generally approved were those suggested
over a number of years by the Advisory Commission on Intergovernmental
Relations and included the creation or adaptation of a state agency “ for con-
tinuing attention, review and assistance with respect to the metropolitan areas
of the State and associated problems of local government, planning, structure,
organization and finance.” This suggestion was in line with recommendations
made by the Council of State Government since 1956.

Most of the Canadian Provinces have long had agencies of this sort, and an
increasing number of states, the committee report counted “at least nine,” have
created agencies to assist in giving general oversight, guidance and technical
assistance to local governments. -

In order to determine how to orgamize the state government for optimum use
of local institutions in an urban metropolitan age, it is necessary to be very clear
about the essential .essence of the state-local relationship. That essence, we sug-
gest, is partnership in pursuit of common goals. In this case, the partnership is
not between equals ; the state is incontestably the senior or dominant partner and
local government must bend to the steady. purposes of the larger society of state
and nation. Failure to do so must ultimately mean loss of function if not of
identity. On the other hand, the history of our country indicates a steady -purpose,
in the pursuit of national and state goals, to rely heavily on the relatively
uncoerced participation of local governments enjoying a sufficient range of choice
to accommodate considerable differences in local tastes and opinions. .

All levels of government, national, state and local, are involved in varying
degrees, in the effort to promote the nine personal and social benefits or goals
listed near the beginning of this paper. The problem before us, then, is how best
to organize the state government to discharge its paramount responsibility for the
quality and effectiveness of the total state-local effort. "

Putting the question this way suggests an important clue to the answer. It lies
in emphasizing and effectuating the basic unity of state-local government rather
than the separation represented by the hyphen. For, in the long run, local
independence will be tolerated only so far as it is not incompatible with essential
unity. “Unshackling” local government, then, is not just a matter of relieving it
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of legal restraints on the right to be different. It is mainly a matter of overcoming
weaknesses and developing competence—cowmpetence required to contribute
positively to the increasingly complex and demanding tasks that it'shares with
its senior partners.

The effect and effectiveness of government depend on how money, people and
information are organized and managed within the context of dominant ideas
about the purposes or goals of the enterprise. Rational direction of public policy
requires, therefore, an organization which permits the use of these elements—
money, personnel and information—to develop and carry out programs that,
taken together, meet the evolving needs and desires of those whom government
must satisfy. An age of accelerating change and rising expectations calls upon
government to exercise more and more penetrating foresight in order to plan
and adapt public policies to emerging requirements. It also calls for increasing
flexibility and adaptability in the mechanisms for putting the policies into action;
in short, for delivering the goods. And the increasing interdependence that
characterizes our society requires increasing attention to the internal consistency
of the web of public policies and to the coordination of thé programs to carry them
out. : )

It is not surprising that our inherited diffuse, untidily structured and essen-
tially relaxed system of domestic government should be groaning and creaking
under the impact of these imperatives: Planning, adaptability,.coordination are
absolute imperatives for a successful governmental ‘system today’ or for mean-
ingful autonomy in any part of the system. In our federal republic, lack of these
qualities at one level will lead to compensatory reactions at another, generally
higher, level. The future role of the state-local sector of the system will depend
to a very large extent on its ability to embody these imperatives in its structure
and operation. The more successful it is in this, the more real power it will
have—power to determine the general direction and specific uses of public
policies, power to counteract the tendency of highly centralized planning and
coordination to become bureaucratic, oppressive and. unmindful of regional,
group and personal differences.

It is against this background that the proposals here made for state organiza-
tion to maximize the effectiveness of local institutions must be understood. In
brief, this suggestion is that there be a State Department of Administration
serving certain basic needs of both state and local government. The -department
would combine fiscal and other staff functions that have been put,together in
departments of administration in a number of states with functions that in some
other states have been placed in deparments of local or community affairs. There
is a precedent for this combination, although its possibilities have not yet been
fully developed, in the establishment of a division of local and metropolitan
government in the Department of Administration in the State of Rhode Island
and Providence Plantations. It would bring together and build on the functions
now performed by a number of state agencies concerned with finance, personnel
and planning and development, whether at the state or local level. It would pro-
vide the Governor, the Legislature and local policy makers with better tools than
they have ever had for considered and concerted use of available resources in
meeting the problems of government in Connecticut. In short, it would be a high
level staff department performing functions that might, in a state with a differ-
ent administrative tradition, be brought together in the executive office of the
Governor.

Fortunately. Connecticuet has some good building blocks with which to begin
to construct a new department. The key elements of the department would be
developed out of the existing Departumient of Finance and Control. the Connecti-
cut Development Commission, and the Personnel Department, which would be
transferred in whole or in major part, subject to some reorganization, to the new
agency. The three functions—budgeting and fiscal control, planning (meaning
development planning in the broad sense of the term), and personnel adminis-
tration (including active and forward looking recruitment and training pro-
grams)-—can be so managed as to provide the policy makers of Connecticut state
and local governments with a vastly enlarged capacity for anticipafing future
demands and for dealing both with United States government and with private
agencies. These functions, properly developed., can provide policy makers with
the basic information about the economic and social trends that will largely
determine both the demand for government and the fiscal and human resources
required to meet the demand. ) o - )

Admittedly, not even the astrologers claim to be able to foretell the future
as clearly as long range planners would like to see it. However, the future does
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not have to be quite so inscrutable as our actions would seem to have it. The
fact is that state and local governments generally have hardly made the most
elementary try at preparing to meet future demands upon their efforts. This is
partly because the political arena is not a hospitable place for any but the most
short range prophets. The result is that state and local governments “plan” their
activities as if they expected the future to take care of itself, which really means
that in the long run Uncle Sam, with his superior capacity to levy on the re-
sources of the whole nation, is called upon more and more at excessive cost,
to bail the society out for its past failures.

Connecticut has an opportunity to point the way for other states in creat-
ing an administrative and intellectual environment more hospitable to long range
politics. People will not face the future boldly or innovatively unless they have
very strong reason to believe that lesser measures will not serve at least for a
while. The only antidote to this condition is better and more persuasive informa-
tion. However, politicians, and the citizens who back them up, work more or less in
isolation through their separate governments and are understandably reluctant
to take advanced or exposed positions which might put them for the time being
in adverse competition with less venturesome neighbors, Substantially. the same
things ean be said about program administrators operating in separate depart-
ments and in different levels of government.

What is required, therefore. is to institute a system that will provide all the
important policy makers and key administrators in state and local government
with a common, more powerful information base and to create a setting in which
they can more readily work together in developing and carrying out policies and
programs consistent with the emerging facts of life. The proposed State De-
partment of Administration. properly financed and staffed. conld begin not
only to develop this stronger information base. but also. through the tools of
budgeting and personnel administration., to organize and apply thisz informa-
tion in such fashion as to enable the Governor, the Legislature and local de-
cision-makers to act accordingly. In order to be fully effective, this department
should provide a variety of services of information and technical assistance to
Tocal governments, some of which are. of course, already bheing provided to a
degree by one or another state agency. The department should also see to it that
the public obtains the kind of background information needed for evaluation of
alternative policy proposals upon whlch it must react at election time and on
other occasions.

In addition to divisions or bureaus derived from the existing fiscal, planning
and personnel agencies and others suggested in the note at the end of this paper.
the department should include at least one major division devoted primarily to
the problems of local government. Such a division might be called the “Division
of Urban Policy Development” or more simply, the Division of Community Serv-
ices. This division would provide information, technical assistance and guidance
to local governments not more appropriately provided by other divisions of the
department. It would also assist the head of the department in keeping the Gov-
ernor and the legislature informed on local and regional developments and prob-
lems, and on the impact of public policies on community affairs.

The statement was made earlier that a restructuring of the machinery of
state government to deal more helpfully and purposefully with local government
problems was in order, no matter what course the state might take with respect
to the restructuring of metropolitan or regional institutions. There are strong
reasons, however, for combining this proposal with the kind of regional arrange-
ments suggested by Norton E. Long in his paper, “The Role of State Government
in Regional Development.” A combination of strengthened regional planning
comimissions with reglonahzed state administration which could develop a svs-
tem for working with and through local governments in a regional context would
have at least four important effects on the nature and performances of the state
department :

1. It would provide machinery which would greatly facilitate the col-
lection and analysis of information needed both for over-all state policy plan-
ning and coordination and for relating such planning and coordination to
the varying conditions, stages of development and needs of regions and
smaller communities.

2. It would provide the state department with more satisfactory contact
points with local governments both for the provision of technical assistance
and for the encouragement of intergovernmental and regional coordination
which, in any case, should be one of the important objectives of the state
department.
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3. Through the regionalized state performance budget and with the help
of a regional executive, both suggested in Norton Long's paper, the depart-
ment would be in a much better position to bring about the coordination of
state programs and activities, for all experience indicates that effective
coordination cannot be brought about simply by devices operating at the top
or central office level.

4. 1t would enable the state department to be adequate and effective with-
out becoming in itself excessively large or too highly centralized.

A powerful reason for the adoption of ‘some such plan for a strong state staft
department of administration and a system of regionalized state and locdl plan-
ning and administration is to be found in the developing relationship between
state, local and national governments already referred to. More and more, the
United States government is struggling with the problem or coordination of its
programs at the national and at regional levels. Incentives are already being
offered, and more will be offered to state and especially to local governments to
regionalize their planning and to some extent their administration, particularly
in metropolitan areas. .

The fact that Connecticut already has a well thought out pattern of planning
and development regions puts it in a particularly strong position, with the
changes here proposed, to assume the dominant role in tailoring federal as well
as state and local programs to the needs and desires of its own citizens. As Con-
necticut showed the way to the compromise wilich made the federal constitution
possible, it could now show the way to a compromise between national interest
and state-local responsibility that could insure the vigor of the element of de-
centralization in the federal system for generations to cone.

Dr. Long in his paper discussed at some length the crucial importance of the
sources and distribution of money and the supply and use of manpower. These
matters cannot be over-stressed. As regards taxation and expenditures, the state
and regional arrangements under discussion would make it easier for the people
of Connecticut to see the actual effects of present fiscal arrangements and to sup-
port changes more conducive to their long range interests. Certainly the kind
of inter-municipal tax competition promoted by the existing property tax system
has an adverse effect upon sound state and regional development that must be
faced up to.

The problem of manpower may in the long run be equaliy crucial, although
it tends to have a lower visibility. The hard fact is that both state and local
governments have for some time been in a losing competition for manpower both
with the national government and with private enterprise, including, it might be
observed, the quasi-private enterprise of higher education. The Congress of the
United States has given some recognition to this by authorizing programs to
support both pre- and mid-career education of key urban personnel of state and
local governments. Unfortunately, these authorizations have not been followed
by adequate appropriation, but they reflect a growing recognition that a nationat
policy of relying upon state and local institutions for programs needed to achieve
national objectives requires attention to the manpower need$s of those
governments.

The State of Connecticut has not been unmindful of this problem. as evidenced
by training programs fostered by the State Personnel Department and provided
by the State University. Federal proposals for dealing with the training problem
have assumed a heavy reliance on the state university. Any strategy for providing
state and local government with manpower adequate to emerging needs should
include a strengthening of the relevant programs of the University of Connecticut
as well as of other public and private institutions.

The offer of training alone, however, is not the whole answer. The rewards,
material and psychic, of public servants in state and local government must be
kept competitive with those of persons of equal talent in other sectors. This
brings us back to money, as well as to the opportunities for advancement and to
the even more hasic problem of the relevance of state and local government to the
times in which we live and are about to live. Too many able and ambitious young
men and women think of employment in state and local government as second
or probably third class employment. One reason for this, aside from low pay in
many cases, is the limited opportunity for mobility and advancement in many
spots in the state and local service.

If we could come to deal with the state and local civil service in some respects
as a single system, with transferrability of personnel, with pension and fringe
benefits intact, across or up jurisdictional and agency lines, employment could be
more attractive to people who fear being stuck in a small unit or agency, with
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a relatively low employment ceiling and no way of reaching even that until some-
one dies or retires. Ultimately, the state-local civil service and the federal service
should become so closely comparable in quality and opportunity lines that we
could expect ready transferrability back and forth across all level and juris-
dictional lines. The structure here proposed should hasten this development.

A basic reason for the relatively low rating of state and local employment is
the somewhat dim image that state and local governments have acquired as
being largely reactors rather than principal actors in the important business of
society. This posture not only affects the attitudes of possible candidates for
employment in administrative positions, but also affects the attitudes of those
who might get into politics and seek elective office. The result is that too many
people stay out of the competition and too many who go in are really interested
in a possible move to Washington, D.C., rather than in long time service to their
state.

Dr. Long has suggested that the Connecticut Development Commission, here
proposed to be incorporated with the state department, might serve in somewhat
the same capacity as “the federal Council of Economic Advisers with the added
social dimension that that body now lacks.” In this capacity it could serve “as
staff arm of Governor and Legislature” in providing and interpreting vital
information about the state and the future state of the state. A joint committee
of 'the Legislature corresponding to the Congressional Committee on the Eco-
nomie Report, could work with the Commission or its successor.

There is no doubt that towns and cities will be features of the Connecticut
landscape for many years to come. As settlement and economic patterns and
methods of communication change, some existing towns will probably disappear
by being merged with others. Perhaps not so far in the future as might now
be supposed, the people of Connecticut may become persuaded that the cause
of effective local self-government could be better served through a much smaller
number of towns or cities, commanding larger fiscal and personal resources and
wider jurisdiction than most existing local units. The possibility that this might
happen has no bearing on the validity either of the suggested state agency or
of the proposed regionalization of state and local activities. Such changes would
be desirable even if Connecticut had a much smaller number of municipal
governments, because municipal and regional concerns would still add up to
the major part of the responsibility of state government and would certainly
need the guiding, financing, facilitating and coordinating assistance of the state.
Moreover, the system of state and regional planning and administration here
suggested would provide the people of Connecticut with a much better informa-
tion basig than they now have for sound decisions regarding the restructuring
and reorganization of both state and local governments. The maintenance of
vigorous local government will continue to require not only a wholesome spirit
of local initiative and reliance, but also the active leadership of the state.

A NOTE oN THE ESTABLISHMENT OF THE PROPOSED DEPARTMENT OF ADMINISTRATION

The detailed determination of the functions and structure of the department
is a matter to which the Commission will wish to give careful consideration in
the light of its own knowledge of the state government and with the counsel
of responsible administrators of various state departments and agencies. It
seems clear, however, that the department should, as was suggested earlier,
include all or most of the functions now being carried on by the Department
of Finance and Control, the Connecticut Development Commission and the
Personnel Department. There may well be other activities and personnel involved
in planning, coordination and certain kinds of technical assistance to local
. governments that should be transferred to this department.

The determination of what to include or exclude should follow from the
essential purpose of the department, which is to provide the state with effective
means for planning and coordination, with heavy emphasis on the maintenance
of the necessary information and expertise, to give government in Connecticut
the coherence and thrust that it ought to have. The department, let it be repeated.
should be a staff department, not an operating agency, except for such operations
as may be clearly incidental and necessary to its basic function. An example
of such an operation would be the conduct of training programs although, as
has already been suggested, it would be desirable for the department to depend
largely upon the State University and other institutions to conduct such pro-
grams on a contractual or some other appropriate basis. R )

A question might be raised about an auxiliary function like purchasing, now
located in the Department of Finance and Control. Purchasing is hardly on a
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level with personnel administration as a key factor in administrative planning
and control, yet it is a function in which inter-agency and inter-governmental
cooperation can pay off and it sometimes can provide an entering wedge for
further cooperation. On these grounds it would seem logical to keep it in the
department. A somewhat different question might be raised about the Office of
Economic Opportunity, but at thé present stage, at least, it would seem highly
desirable to keep it in the Department of Administration. Since the basic theory
of the BEconomic Opportunity Act is that programs operated by many different
departments at different levels of government need to be pulled together, vest-
ing the state responsibility for OEO in the Department of Administration would
strengthen the coordinating arm of the department. A somewhat similar ration-
ale suggests that, at least as long as the carrying out of urban renewal remains
essentially a local function, the state’s urban renewal responsibilities could best
be discharged through this department. Indeed, the increasing socialization of
the urban renewal concept and the possibility of regionalizing it point strongly
in this direction. .

Consideration should be given to the desirability of putting the responsibility
for a strengthened program of assistance to local assessors in this department.
The administration of the property tax is, as Dr. Long poinfed out, of crucial
importance to the soundness of local government ‘and profoundly affects inter-
governmental relations. The state has a paramount responsibility in this area
which is of quite a different order from that of collecting state taxes, which is
the principal business of the State Tax Department.- -

The auditing or review of municipal accounts now vested in the Municipal
Division of the State Tax Department would also seem to belong in the Depart-
ment of Administration, partly because it would provide the department with
some of the information on local operations which it would need to have in
any case.

As has already been suggested, the Department should also include a division
of urban policy development or community services to provide various kinds of
assistance to local governments and to’serve as a communication link between
local governments and state policy makers. The kinds of functions that it might
perform are suggested by the lists of statutory duties of such agencies in New
Jersey, Pennsylvania and Rhode Island. The following list, derived in part from
statutes of these and other states, is suggestive, but not necessarily compre-
hensive (functions).

The internal organization of the department should follow the basic func-
tional lines indicated in the preceding discussion, but bringing agencies from
different departments together necessarily requires some changes in the sub-
structure. In any case, it is of vital importance that the department be a gen-
uine department, not a bundle or loose federation of essentially independent
agencies. The so-called Department of Agriculture, Conservation and Natural
Resources would not be an appropriate model for this department.

In a changing world, administrative development and reorganization should
be a continuing process. It is important at the beginning to be sure that the
department includes the clearly essential elements in a workable table of or-
ganization. Changes in that organization and shifts in and out of the depart-
‘ment will doubtless occur from time to time in the light of experience. One of the
ongoing responsibilities of the department should be to provide the Governor
and the legislature with the kind of information they need for continuing
evaluation and improvement of the structure and performance of the whole
state-local government system.

THE ROLE OF STATE GOVERNMENT IN REGIONAL DEVELOPMENT
By NortoN E. LoNG

The states, in legal theory at least, are responsible for the structui'e and func-
tioning of local government within their borders. Within the limitations of the
federal constitution and their own, they are at liberty to determine the kind .of
local government that seems most suitable to meet the needs of their people in
the times that now confront them. Indeed, the leaders of state government can
scarcely escape their share of responsibility for the adequacy of local govern-
ment to deal with a multiplying array of problems that press for solution. The
growing tendency of the federal government to bypass the states and deal di-
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rectly with their subdivisions is a commentary on the degree to which the states
have allowed themselves to lose relevance to the vital issues of an overwhelmingly
urban society.

State and town, while rich in historic memories and sentiment, and because
they are so rich, run the danger of losing their power to adapt and thus survive.
Life, especially political life, cannot be lived in a museum dedicated to the wor-
ship of the ways of the past. The colonial house has crane plumbing, central
heating, telephone, television, a two car garage and a modern kitchen. To main-
tain the states, to maintain the towns, indeed, to maintain local self government,
the primary value with which we are all concerned, requires the adaptation of
these institutions to render them more fit to meet the challenge of a complex,
dynamic and crowded urban world.

Restructuring state and local government, far from weakening these parts of our
political heritage, can be a way of strengthening and preserving them. Units of
government, like other human tools, maintain their value by being useful—cur-
rently useful. The charm of the antique usually attends a luxury.

If the federal government is not to bypass state and towns in responding to the
forces now at work, the demands that impel its action must be met through a re-
newed structure and capacity of the states, towns and federal government to meet
them. Federalism is not some frozen ideology and set of institutions, but a living
embodiment of values capable of evolving to meet the human condition. To think
otherwise is to condemn our political philosophy and our institutions as static and
obsolescent in a world of dynamic change. It is the virtue of our federal constitu-
tion to have contained within it a capacity for growth to meet the needs of a so-
ciety undreamed of by its framers. We can only hope that a like capacity is
latent in our state and local governments. The work of this Commission is an
earnest that this is so.

Federal intervention in what has traditionally been considered the local sphere
has long antecedents. Education goes back to the Northwest Ordinance. What
has been novel is that programs of an intimacy and scope that seemed unexcep-
tionable for the nation’s farmers have been paralleled by programs for the
nation’s city dwellers.

It would have been surprising if the national government of a nation of farm-
ers had not attended to their needs and desires. It should not be surprising that
the national government of a nation of city dwellers should recognize the claims
of its urban constituency. Piecemeal, ad hoc federal intervention has led to a
congeries of frequently conflicting, overlapping and confused and confusing pro-
grams. Slowly through sad experience the federal government is learning the high
cost of the unplanned, uncoordinated impact of its programs upon our urban
areas. The response has been a rash of requirements for regional plans and
hesitant and largely unsuccessful steps to coordinate the programs of federal
department and bureaus to insure against frustration and failure.

While federal coordination within the federal establishment has been less
than spectacularly successful, the recognition of the need for regional planning,
it its efforts are to do more than subsidize inter local competition and the status
quo. is a real gain. The federal government has become aware that without re-
~iomal planning resources are wasted and programs lack scope in which to achieve
their goals. This recognition has resulted in the federal carrot and stick being
placed behind regional planning requirements that are increasingly attached as
conditions antecedent to federal grants for a wide variety of programs. .

The facts that have persuaded the federal government to emphasize regional
planning confront the states. The scale of many problems require regional at-
tack for successful solution. Political structures inherited from the past lack
resources, scope and motivation to meet problems that transcend them. The plain
fact is that the federal government, through its efforts to encourage regional
planning and program implementataion, is seeking to restructure the pattern of
local government. It requires adequate local counterpart units to make its pro-
grams go and meet the needs of its urban constituency. However the haphazard
way in which its departments and bureaus are developing unrelated and unco-
ordinated regional planning requirements bids fair to produce a prolonged period
of overlap and confusion that may seriously delay and even discredit serious
coordinate regional planning of interdependent programs.

This situation presents an opportunity and an acute need for state action to
hecome master in its own house by developing regional structures that will both
neet the needs of federal programs and insure their effective coordination in the
interest of the states’ development program. Vigorous action by the states can
assure them an active and important role in the urban areas where they bhave
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tended to be bypassed. What is required is the creation of regional institutions
that will fill the vacuum that now exists. These institutions need not be designed
to carve out some new exclusive jurisdiction at the expense of any of the levels
of government. What is required is to find ways in which states, towns and fed-
eral government can more effectively combine their energies and powers to solve
the problems of their common citizens which they now are ill equipped to do.

\When one looks at the objects of regional development for which the state must
assume a measure of responsibility, they form a long and frequently interrelated
list. Perhaps the most fundamental of the state’s responsibilities is that of cdu-
cation. While this has been largely mandated to local government at least at
the elementary and secondary levels, many individual local governments are
unable by themselves to produce quality education and specialized services.

Economies of seale dictate larger units for the handicapped and many of the
specially talented than even the well to do, let alone impoverished, units possess.
There are too few art students or mentally handicapped in any jurisdiction to
warrant fully developed educational programs. Cooperative action to achieve
economies of scale and to provide a full range of educational opportunities to
the state’s youth is needed. It is a responsibility of the state to see that the
opportunities do not fail to materialize. .

Accordingly, public policy must be devised to bring about the necessary co-
operation. Edueation involves important aspects of the problem of redistribu-
tion of resources to meet needs. There is no close relation between town fiscal
resources and educational costs that must be met. It is probably asking too much
of regional cooperation to make a major contribution to the problem of resource
redistribution. This would seem a more appropriate objective of state and
national government. However among the educational resources of critical im-
portance is that of huinati contact and example. '

“Children are in many’ ways the most effective teachers of children. They and
their environments, when favorable, are a major educational resource. The co-
operative use of this resource in such a way as to insure upgrading without down-
grading should be an important objective of regional cooperation and of state
policy. Concern with this factor and local fiscal competence runs into the problem
of the adequate provision of housing for all income groups on a regional basis. The
relation of housing to schooling is obvious and vice versa. Education policy and
housing policy need coordination and this coordination is a part of regional
planning. . :

Education is a tool of economic development. The investment in people has be-
come one of the community’s most important ways of affecting its future. Voca-
tional education, technical institutes, manpower training and retraining are ma-
jor means by which local communities can improve their economic base. Well
developed cooperation among the educational institutions of a region can make a
significant contribution to meeting the manpower requirements envisioned in
plans for regional economic development. Well developed regional economic plans
and an organized regional labor market are essential to providing leads to educa-
torson the present and future job mix that should guide vocational education.

Regional educational cooperation should result among other things in com-
munity colleges and technical institutes. It is the responsibility of the state to see
to it that the development of these institutions is neither fortuitous, haphazard,
or unrelated to the needs of the state’s youth and its regional development. Com-
munity colleges and technical institutes are important factors affecting the loca-
tion of industry, major resources both for training maunpower and for providing
local pools of scarce know-how.

Tn addition ¢hey can be centripetal institutions around which a shared sense of
regional identity and purpose can develop. State planning takes account of re-
gional planning, indeed that regards regional planning as the means of its own
localized realization, will have major concern for the whole range of regional
education development and its relation to regional social and economic goals.

Health as well as education is subject to economies of scale. Adequate public
health service is beyond the fiscal competence of many communities. Unlike edu-
cation. states have done little to insist on this function being adequately performed
locally. Its local inadequacies rarely make headlines except in cases of gross
scandal. Since for many communities there are neither sufficient resources nor
adequate markets to justify even minimally adequate health services. this fune-
tion clearly lends itself to regionalization. Regional planning can and should en-
ecompass measures to provide adequate levels of various health services to meet
regional needs. The state’s health plans should envision a regional system of
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delivery that will set a floor under available health services. State assistance
can encourage regional cooperation and state insistence on the provision of mini-
mal standards can spur local cooperative efforts.

As in education, it would probably be unwise to seek to equalize services in any
uniform fashion but a reasonably adequate floor should ensure essentials while
permitting latitude for individual initiative and higher standards among
communities.

Departures should occur, however, from a fairly high basic level.. Regional
health planning and operations need coordination with education, welfare, code
standards, and enforcement and sanitation and indeed mental health and the
whole field of preventive medicine. A major value of state planning can be to give
guidance and incentive to regional planning and operation in seeing and bringing
about effective interrelation between functions that are too often compartmen-
talized. A major contribution of the Poverty Program to our knowledge has been
the discovery of the close correlation between sicknessand dropouts and ill health
‘and chronic unemployment and dependency among minorities.

Public safety is among the most basic responsibilities of the state. In many
cases its provision has been mandated t¢ local governments who provide only the
most primitive, if any, form of service. In the day of the automobile the village
constable officers appear an anachronism or worse. Adequate police protection is a
fiction in many jurisdictions. Even where specialized, full time personnel are
provided the level of competence and the capacity to deal with other than routine
is lacking. There seems good reason to believe that the state has a responsibility
to see that adequate levels of public safety are provided to all its citizens. Pro-
grams to provide incentives for regional cooperation at least in the provision of
communications, technical services, and training could be the beginning. For
those communities unable to meet minimum standards an option might be provided
to either contract with another community, a regional police if one were created,
or a regionalized facility of the state police. The latter is a possibility which in
this and other functions might prove more acceptable to towns fearing another
level of government.

The provision of water in the past has been the responsibility of local govern-
ments acting individually or in concert or even of the individual citizen. Faced
with a growing scarcity of water resources and a projected population growth that
will double the state’s inhabitants in thirty-five years, this function can no longer
be left to the chance activities and limited capacities of local governments. The
state itself needs,-on a state, and even interstate, basis, to assure the future water
needs of its citizens. At the state level this might mean state acquisition of major
water resources in state and outstate and state functioning as a wholesaler of
water.

At the regional level the state might either deliver water to a regional body
composed of towns and cities or in the alternative be the wholesaler to town,
municipal and private water agencies. The provision of water is a major factor
in the determination of economic development and land use. A major state capa-
bility in water supply would provide a significant instrument for giving reality
to state development planning. Likewise regional planning that could depend on
trunk line water siting would have a major device for promoting regional devel-
opment -and directing regional land use.

Concern with water pollution in an urbanized and increasingly crowded state,
as well as basic sanitary needs, argues for increased state concern with the
problem of sewerage. Inadequate piecemeal local arrangements have proven
costly and hazardous. Economies of scale are great. State control and development
of drainage basis is likely to prove the only satisfactory way to secure their effi-
cient, sanitary and recreational use. These drainage basins are unlikely to coincide
with regional boundaries for other purposes. At the level of multipurpose regions,
however, either regional body or the state may be appropriate to provide trunk
line sewers and connectors to state developed drainage basins. The siting of main
line sewers, along with the provision of water, are major tools of land use and
development. It is important that these tools be used to further state and regional
development and land use planning.

Solid waste disposal has become one of the top items of municipal expendi-
ture. More importantly local governments are running out of appropriate loca-
tions for disposal such as sanitary land fills. In addition, incinerators, unless
of a highly costly sort, contribute to air pollution. There seem real economies
of scale in solid waste disposal. New devices that are beyond the fiscal abilities
of local governments may be within their collective regional capacities or, in
the alternative, can be undertaken regionally by the state as a service to local
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governments. Regional planning should have as one of its obJectlves the ap-
propriate siting of solid waste disposal facilities. In a state the size of Connecticut
this might well form part of state planning as well.

Responsmllltxes of the state for regional transportation have rarely been
faced except in the case of the commuter railroads. State highway departments
have rarely planned their grids with any real concern for a regwnal transporta-
tion system. Indeed, even where state and city highway engineers have worked
together, they have seldom given thought to more than the auto and the truck.
The possibility of mass tra_nsportatlon not only rail, but more importantly,
bus, have been largely neglected in planning both hlgh\vays and traffic control.
Along with sewers and water, highways are a major means of influencing land
use and economic development The state highway grid should not only be a
major instrument for reahzmg the state’s development plan, its regional com-
ponents should also be major means for ngmg reality to regional planning. To
see to it that reglonal planning is reflected in highway planning, and state high-
way objectives are given regional consideration, it would be desirable to decen-
tralize the highway department to the planning regions of the state and have
the state regional highwdy engineer work closely with the regiondl planning
commission.

In the past, housing would not have seemed a regional responsibility of the
state. However the state does have a concern that adequate stocks of housing
should be available for the various income groups among its citizens. Individual
local governments frequently lack land and resources to meet the needs of their
citizens. Experience with urban renewal indicates that if local governments
are left to themselves they may play a’'game of musical chairs with the poor as
they seek to avoid service costs and increase tax yields. An adequate attack on
the problem of providing low income basis requires the organization and devel-
opment of the regional housing market. A cooperative regional agency made up
of loeal communities might be able to undertake meetmg the regional needs of
low income housing.

Clearly meeting these needs mvolves the redistribution of resources and =o
is likely to require state and national assistance. In any event, the state will
wish to have its state planning envisage the magnitude of low housing needs in
the state and the feasible alternatives to meet them. Realistically this will re-
quire that regional planning develop these needs regionally and regional alter-
natives for meeting them. The state’s support of regional planning commissions
should provide funds for making the requisite housing studies and the develop-
ment of this data could well be one of the services that the state might require
in return for its financing.

Economic development is already accepted as a state function at the state
level. Much of state planning can only be given concrete reality in the regions.
Regional economic development planning needs to be coordinated with that of
the state. Indeed the regional planning commissions should be a connecting link
between local and state planning. Regionalized state administration in highways,
water, sewers, conservation, education and ‘other areas can back regional plans
and provide a parallel linkage between central state administration and govern-
ments of the region. State policy can do much to make regional economic devel-
opment planning more than the competitive scramble for tax base that it now
is. State fiscal policy needs to be developed in such a way as to reduce the
tremendous preﬂsure to seek property'tax revenue. In addition devices need to be
found to give local governnients incentive to pool resources in the creation of
joint mdustrlal parks, the organization of the labor market and even the use
of a member community as a regional-growth center.

The state has begun to regard itself as a custodian of the quality of the environ-
ment for its citizens. This constitutes a range of objects that run from physical
and even health concerns with air and water pollution to recreational needs for
open space and on to esthetic concern with the preservation of natural and
man-made things of beauty and even to a general concern with urban design.

While the state may inventory its physical and man-made treasures and seek
to assure their preservation, the continuous process of creating the patterns
of urban settlements involves active participation in the making and remaking
of urban design. The state can itself exert leadership in showing interest in
good design from its public buildings to its road side parks, police cars and even
letterheads. Good design is ubiquitous in application. Connecticut as a state
might well seek to have good clean design its trademark. Auto license plates
which the Swiss have made into jewels are little but cheap metal posters when
used here at all. Regional planning commissions will need additional financial
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support and state regional cooperation if they are to put significant emphasis
on urban design in their planning. State cooperation could give an assist to
efforts to achieve patterns of land use giving design considerations due weight.

If the range of state concern in regional development covers something like
that set forth in the precedmg pages the question arises as to what role the
state might fill in giving expression to its concern. In the first place the state
through its agency the C.D.C. has given definition to planning regions in prin-
ciple covenng the whole state. The criteria used by the C.D.C. for delineating
the regions seem reasonable ones for the creation of multipurpose planning dis-
tricts. It would seem to follow that if the regions are appropriate areas for
planning they are equally approporate areas in which plang might be carried
out. The planning regions of the C.D.C. have the great merit that those at least
that are functioning represents a deliberate choice by their component political
units, the towns, to work together. The existence of a will to work together is a
major difference between what might be called a political region and a mere
administrative area.

Assuming that C.D.C. criteria for regionalization are satisfactory and that the
degree of success in developlng regional identification and a regional process can
go forward, the state in the fortunate position of having the problem of territorial
definition of most of its regional concerns more or less on the way to solution.
Problems such as the Connecticut River and Long Island Sound will clearly
require a different and overlapping solution but the great bulk of state regional
concerns may well be met within the existing and projected planning regions.

The regional planning commissions are very interesting bodies. They receive
their support from three levels of government, federal, state, and town. While
far and away their greatest financial support comes from the federal and state
governments, commission members have in their testimony repeatedly referred
to the towns as their well-nigh exclusive clients. Indeed, they speak of an almost
inviolate commitment to the towns that this should be the case.

Hopefully this represents an extreme and transitory view. They are quite
obviously important state and federal, and for all three levels of government,
common regional interests to be served. The recognition of the diverse legitimate
interests and their appropriate reflection in the regional planning process is a
major challenge to the planning commissions and a major contribution that they
can make a creative and cooperative solution among the various levels of govern-
ment. The federal government has found in regional planning a needed corrective
to the fragmentation and frustration of ity programs in the fangle of local
jurisdictions. Similar concerns with a failure to achieve or even envision ap-
propriate regional objectives may bring the state to a concern like that of the
federal government.

Regional planning and the spate of federal programs requiring regional
planning offer a singularly promising opportunity for the state to reassert
itself in areas in which it has increasingly been-bypassed. By itself determining
the appropriate regions and appropriate planning agencies to see that federally
sponsored local programs take shape in accordance with a regional planning
process that it designates and approves. In fact the state can do much to bring
about what Washington has failed to do. It can channel the diverse federal
programs through a single regional planning process.

This would obviate the confusion and duplication of the plethera of federal
planning requirements now fashionable. While it may be believed that powerful
federal departments would resist submission to a common regional planning
process there is any ally in the White House seeking a similar end. To be sure
functional agencies at all levels will join in the cry that their unique character-
isties require separate planning processes. Their power should not be under-
estimated. They worship at the shrines of the potent gods of things as they are
and have been. However if regional planning is to be more than an exercise in the
rhetoric of good intentions it must achieve coordination in the furtherance of
plans of largely autonomous functional departments.

To make the regional planning commissions effective representatives of state
purposes in their negotiations with the federal bureaucracies. the state will have
to pay the price in terms of adequate staffing and other resources. It will need
also to insist on the representation of the state point of view in the regional
planning process. The C.D.C. state development plan clearly needs to be reflected
in regional plans and vice versa. It is doubtful whether the C.D.C. itself has
the staff and resources to carry out state development planning that would
comprehend at the state level the range of regional objectives that have been
suggested in the hearings. The C.D.C. needs to be capable of playing a role
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that would provide the intellectual basm for coordinating major state program
-activities.

This would imply not only providing adequate resources but the positioning
_of the agency in relation to the Governor and the Legislature so that its plan-
ning would serve as staff work for both. Hopefully, C.D.C. development planning
would make clear needed interdepartmental coordination to secure the realiza-
tion of planned objectives. C.D.C. planning could provide Governor and Legis-
lature alike with a needed body of data, indicators and program alternatives to
deal with problems confronting the state. Gubernatorial and legislative action
can transform planning from harmless and decorative art for art’s sake into a
serious tool for responsible political problem solving.

The C.D.C. could profitably embrace the present functions of the federal
Council of Economic. Advigors with the added social dimension that that body
now lacks. As the staff arm of Governor and Legislature, it could provide the
data and interpretive material needed for a significant gubernatorial report on
the state of the state. Tts trend data could provide the people of the state signifi-
cant indices as to progress, or its lack, in a wide range of areas including
employment, investment, education, health and the like. By making these trend
data salient, public attention could be focused on targets that must be met if
the doubling of the state’s populatlon is to be effectively managed and progress
toward targets attained.

A joint committee of the legislature might, like that of the Congress, provide
oversight for the work of the C.D.C. and interpretation of its findings to the
legislature. Effective cooperation between the C.D.C. and the state’s budget
office could vastly improve the possibilities of program budgeting and give the
budget process added meaning by relating it to the state’s planning process.

The legislature by specifying data to be gathered by regional planning
cominissions could provide needed information for the C.D.C. and means of
determining how regional and state plans and their implementation were pro-
gressing. Even more important, by specifying that certain data should be secured
and reported, the state can insure that important facts of regional life are
called to the public attention. Thus, data on education, low income housing.
welfare, health, pollution and the like can be presented in a way that will receive
stress in the media and put a spotlight on regional sort spots that require at-
tention. Data can be given added salience by relating their magnitudes and
directional change to grants or other state actions. The development of a striking
array of regional data, presented in such a fashion as to stress regional identity
and consciousness, can serve to increase tendenaes to cooperative problem
solving.

While the regional planning commissions have, ‘in their Commission testi-
mony, indicated considerable reluctance to take on the job of implementation,
there is no reason why their plans should not be given effective support by all
agenciés of the state active in the region. Certainly to the extent the regional
plan embodies objectives valued by the state and even implied in C.D.C.
development planning, this would only make sense. Indeed, it is suggested that
the regional planning commissions be funded and staffed to the point where
they can undertake regional planning for the state as well as for the towns
and that required by the federal government. Since the planning commissions
are reluctant to become overtly policy and hence, thiey believe, political organs,
they will need a body or bodies on whom they can rely for policy guidance. There
is some disposition to regard the Regional Council of Elected Officials as such a
possible body. Given the planning commission’s conception of themselves as
purely technical bodies, the development of a body such as the Council may be
necessary. However, if it does, the planning commissions may turn out to be
superfluous intermediaries between the Councils and their staff arm.

Tn addition to the Councils of FElected Officials who may or may nnt develop
real institutional vitality there is another source from which the planning com-
missions could derive both policy guidance and implementing power. Thig
would be from a state administration decentralized to the various planning
regions and coordinated in its action to support regional planning.

If the state has important purposes to achieve at the regional level and these
purposes cannot be fully realized through the existing pattern of Jocal govern-
ment and they require a regional instrumentality, the regionalization and re-
gional organization of the state’s own departments could go a long way toward
filling the regional institutional vacuum. In fact, having abolished the county,
Connecticut is in a good position to experiment with administrative regional
decentralization as a means of meeting needs that elsewhere have led to turn-
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ing count1es into municipalities and the lalgely vain search for acceptable forms
of metropohtan government.

There is further advantage in using regmnahzed state admlmstratlon to meet
regional needs stemming from the general confidence in the competence and
legitimacy of the state government that it.avoids the general fear of a regional
supergovernment and the creation of a new and unknown politiecal entity. In
fact, it can be argued cogently that the regionalization of state administration is
a major step that would bring government closer to the people it is intended to
serve. A regional engineer of the state highway department concerned with both
the development and implementation of regional transportation would-be in an
excellent position to interpret regional needs to his department and state needs to
the region. If the heads of the regional offices of state departments were in a
position to participate actively in the regional planning process, as they should,
the emergmg plans would not only provide coordination for departmental
activities in the region, they would also constitute so many work programs that
might well have a place in a regionalized state performance budget.

A significant value in so regionalizing state administration that it would be
capable of performing as-a regional entity the range of functions of an urban
county such as Los Angeles, is that towns and other local governments might
be permitted, and find attractlve, contracting with the state regional administra-
tion for the provision of services. A Lakewood Plan could be made feasible.
This would permit local governments to gain the economies of scale by contract-
ing for functions that they find uneconomical to perform. Regxonahzed state
police might be in a position to provide law enforcement. Health services and a
wide variety of others could be contracted for. If the state were to develop its
regional capabilities so as to offer an alternative to a separate regional govern-
ment, it could build-in regional capabilities in water and sewers as well as its
present capability in highways. With these utilities, it could make a major con-
tribution to successful regional land use planning. Additional staff for regional
planning commissions would make it possible for the commissions to assist local
governments in their planning and relate that planning to state, local and
regional objectives. .

While much of what a regionalized state administration might do could arise
from the desire of towns and other local governments to shift the performance
of some of their functions, an important part would come from regional needs
which are presently either not being met at all or not met adequately. It would
be useful to look at each state department and see what its contribution to
meeting unmet regional needs might be.

Welfare, health, education, highways, police and the general area of public
works suggest themselves as key functions that taken together would provide
the core of a regional government. A state department of education, for exam-
ple, might have an important responsibility in the pr0v1s1on of community col-
leges, technical institutes and specialized educational services. This would not
need to be an exclusive responsibility but might be shared with local govern-
ments in a region. However if local initiative was inadequate to provide effec-
tive leadership, the state would have the responsibility of seeing to it that
needed educational opportunities for the region’s youth were provided.

In general it might be hoped that the education people in local government
and the state regional office would work closely in planning to meet regional
needs and relating educational programs to other aspects of regional develop-
ment. Where local governments are not active in a function, state regional
action may be concerned with the function exclusively or in cooperation with
the relevant federal people. Developing the regional labor market could be an
important state program which might be shared with the U.S. Employment
service. Of course this function has important relations with education, wel-
fare, housing and even transportation. Those concerned with regional economic
development will also be acutely aware of an effectively organized labor market
as a means of mobilizing a key regional resource.

‘A regionalized state administration to function as an alternative to a- metro-
politan government would require a regional executive and would find some
regional representative body desirable. The need for a regional executive could
be met by a regional officer of a state department of administration in effect
representing the Governor. His function would be mainly coordinative but
might develop along the lines of the country manager. Obviously, a regional
executive would be severely limited in exercising control over line department
staff and this is a weakness that has to be faced. However any coordination
of line departments is difficult at best. In view of the Connecticut departmental
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tradition and the staff weakness of the Governor, it may seem naive to hope
to do in the field what scarcely occurs at the State Capitol. However a regional
executive could be given budgetary, personnel and other powers which would
insure some coordinative power. The preparation of a regional budget and
relating it to the regional plan could be a significant means of developing
priorities and program emphasis. If regional budgeting and regional planning
were taken seriously at the State Capitol, they would inevitably become effec-
tive coordinating devices. ’

A more important task for giving political vitality to the planning regions is
that of mobilizing a regional leadership that could transform regionalized state
administration into regional local self-government. The Council of Regional
Elected Officials is one embryonic institution that might provide an elective
body. for promoting policy. It has been suggested that the planning commissions
might serve as staff to the Councils if they develop. Should the state regional-
ize its administration the appropriate personnel might play a staff role too.
In order to provide fuller representation to the people of the region their legis-
lators might be added to the Council,

A body so composed could have the function of discussing guide lines for the
regional plans, means for their implementation and the related budget of the
state regional administration. While possessing no final authority the body could
be given the power to make recommendations to the state, its departments, and.
the local governments. It is entirely possible that there might be some areas of
regional acivity in which the Council might be given full powers. In any event,
if the Council contains a fair share of the region’s outstanding leaders. its
recommendations could be counted on to carry great weight with all levels
of government, state, local, and federal. The presidency of the Council might
well become a significant locus of leadership in the region. 1t would be impor-
tant that the post attract first rate talent. An able leader in such a post could
do much to develop regional identity and sense a shared purpose.

Down the road the state may wish to give the people of the regions an oppor-
tunity to set up their own regional governments. In which case they might take
over regional functions performed by the state and state personnel. Or it might
be possible to have a elective regional body setting regional policies and budgets
but making use of state personnel instead of their own. The way our federal
system works now, all levels of governments make use of one another’s personnel
and it is not necessary for policy purposes to have exclusive rights to your civil
service.

What are perhaps more important considerations than who owns the regional
civil service would be the scope of regional authority and the matter of revenue.
The regions might well be modeled after municipal corporations with their powers
limited by their compatibility with the existing local governments in the region.
In the matter of revenue it seems important that though the state insure a floor
of adequacy under the essential services for its citizens, that scope be given to the
different regions to raise resources for qualities of service that others may not
desire. This may put some strain on poorer regions in competing for quality per-
sonnel such as teachers. The state probably has an obligation to prevent serious
hardship. Some hardship and even invidious comparison seems a worthwhile
price for individuality, quality, and innovation.

If land use planning is to be taken out of the hopeless impasse of desperate
intergovernment competition for real estate taxes, it is probably necessary that
the state should remove the cause of the competition by preempting the tax on
commercial and industrial real estate and possibly some other forms. The state
should be able in return for taking these real estate taxes to provide local gov-
ernments with equivalent revenues on the basis of some equitable formula. It
could probably replace the property tax with one more suitable to the businesses
involved. Some local revenue source is needed to give cost control and sense of
serious participation to local government. The capacity for self taxation is
probably pretty closely related to the desire and the capacity for self government.

Both the residential property tax and some form of earnings tax along with the
sales tax suggest themselves as major sources of local revenue. The important
objective is to find a way to divorce local concern with land use from the present
preoccupation with maximizing tax revenue. The other side of this coin is local
concern with land use, namely low income housing that may produce a sizeable
popula'tion whose service costs are high and whose tax returns are low.

In view of the critical importance of low income housing, the state may not
only wish to assist in its construction but beyond this to provide an incentive to
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local communities to zone some of their land for this kind of use. Recognizing
the.costs to the community of this kind of property the state may wish to pro-
vide grants to encourage communities to accept the costs for some part of their
total land use. They will want regional planning commissions td provide data
on the regional requirements of low income housing and how they are to be met.
State policies will need to help make the regional plan attractive or at least
palatable. As a major state and local responsibility, this is an area where the
whole kit of tools will be required. If regional planning can develop a pattern
of proposed land use that meets the problem by sharing it in such quantities as to
allay fears there is a chance ‘that it can succeed.

In a day when federal, state, and local governments are hopelessly and prob-
ably desirably entangled there is little chance of sorting them out. The marble
cake federalism of the late Professor Morton Grodzins is here to stay. That gov-
ernment which most knows its own mind, and relevant facts, is most likely to
have the ideas and lead the way. Connecticut has taken a long step towards exer-
cising leadership by creating the C.D.C. and the regional planning commissions.

The legislature needs to see to it that these bodies gather data on the items
it thinks important and develop plans that deal effectively with the urgent eco-
nomic and social problems that confront the state. The planning bodies to be
fruitful should be staff to those who can turn their plans into action programs.
Rather than being divorced from action, they need to be joined with the agencies
© of policy and administration. Properly used the regional planning commissions,
as agents of the state as well as the towns, can bring some order into the rash
of federal programs that now require regional planning. In doing so they can
bring the state back in the actand put a stop to its being bypassed.

Regional administration can both give implementing powers to the planning
commissions and provide a regional alternative to metropolitan goveérnment.
The state might even do well to provide housing for not-only its regionalized
administration but in addition the planning commisgions, the Regional Council
of Elected Officials and federal regional staff as weil. Tt would be a big assist
to effective regional planning if the state not only pressed to standardize regional
planning requirements through regional planning commissions but in addition
worked to make federal regionalization coincide with it$ own.

Washington is probably more open to creative state leadership than it has been
in a long time and Connecticut is in a position to lead what could be a parade.

Should the state decide to regionalize its administration as an alternative to
metropolitan government it could in effect bring its government closer to the
people. By recognizing local officials and representatives in the planning process.
and a state regionalized budget a real step would be taken to create a new form
of local self government respongive to the people and meeting hitherto unmet
regional needs.

This would serve both to inerease governmental scale and yet by bringing
the state itself nearer to the people it would be reversing the seemingly inevitable
tendency to big and remote government. By equipping hoth state and lo¢al gov-
ernment to deal with regional problems it would increase the vitality of local self
government and prevent its erosion. By providing an effective set of institutions
to coordinate federal programs the state would restore its authority in areas
which it has been increasingly bypassed. Hopefully a regionalized state admin-
istration with a Jlocal, representative policy recommending body might begin
the task of working out an interrelated state. federal, local coordination of action

in which the values of local self government can be preserved and even
strengthened.




COMMENTS OF JESSE BURKHEAD, PROFESSOR OF
ECONOMICS, SYRACUSE UNIVERSITY

Congressman Bolling's proposals for a national planning act that
would move to strengthen Federal regional offices seems to me to be an
important step in the direction toward which our Federal system
should move. The order by President Nixon to require major Federal
departments to establish common regional boundaries and common
headquarters within these regions lays the basis for this type of sig-
nificant decentralization of the Federal establishment.

James L. Sundquist and David W. Davis, in their outstanding con-
tribution, Making Federalism Work (Brookings, 1969) argued most
persuasively that the first and foremost problem of federalism is the
coordination of national Government programs. They proposed that
the Federal presence within regions be strengthened by the appoint-
ment, of officials responsible to the Executive Office of the President. In
my judgment such officials should be staff members of the Office of Man-
agement and Budget, but located, of course, in the regions. In such
capacity, again as emphasized by Sundquist and Davis, they would
have the responsibility to coordinate Federal programs, including
grants-in-aid. The Department of Labor cannot “coordinate” the De-
partment of Housing and Urban Development or vice versa. Only a
representative of OMB would be in a position to organize govern-
mental programs, horizontally among Federal departments and verti-
cally among Federal, State and local government departments and
agencies. ' .

In my view the representativeof OMB in such a capacity would have
responsibility for (1) exploring gaps in existing regional programs in
which the Federal Government has a direct or indirect interest, such as
housing, transportation, air pollution, water pollution, and manpower
training, (2) investigating the extent to which such program gaps are
administrative or fiscal in character, (8) promoting and strengthening
regional planning agencles of various types, including multistate
agencies, metropolitan area agencies, or functional agencies, such as
metropolitan area transportation planning agencies, and (4) attempt-
ing to establish patterns of cordination among such planning agencies
with respect to the exchange of information on the data base for plan-
ning, and the utilization of a common set of economic and land use
projections.

This approach will, of course, encounter difficulties and problems,
not all of which can be foreseen in advance. Precise goals and objectives
probably cannot be spelled out in a statute. Rather, enabling legislation
should emphasize procedures and such admittedly vague phrases as
“coordination” and “planning.”

For example, some experimentation would surely be required in the
matter of advisory committees and citizen participation in relation to
the OMB regional staff and in relation to regional committees in such
areas as manpower tralning, housing, transportation, and the like.

(203)
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Initially it would appear most feasible to rely on existing elected and
appointed officials to satisfy the participation requirement. For multi-
state regional problems, a regional advisory committee might well in-
clude Governors, Congressmen, and Senators, as well as selected
mayors, county executives, and major program administrators drawn
from State and local government agencies. It is difficult to see how it
would be possible to elect a regional legislature from a multistate

region.

%ut citizen participation cannot start and stop at the level of exist-
ing officialdom. Where subregional units such as SMSA’s are involved,
different- patterns of citizen participation would surely be required.

Similarly, experimentation will be necessary with respect to the re-
sources that may be available to the OMB regional coordinator. It is
certainly frue that the coordinator’s authority would be greatly en-
banced by the possession of funds with which to fill in program gaps
and elicit interagency (both horizontal and vertical) cooperation. But
at the same time, the regional coordinator may appear to use such re-
sources in a manner that will threaten existing agencies and depart-
ments. This latter consideration would suggest that his funding power,
at least at the outset, be modest.

As the foregoing paragraphs suggest, I feel that Congressman Boll-
ing’s proposals are an important forward step in decentralizing and
strengthéning our Federal system. But regional, federally appointed
coordinators may not be so viewed by State and local government offi-
cials and their constituencies. They may be viewed as an incursion on
“States rights” or “home rule.” Such views, and they will be expressed,
cannot be.brushed aside.

However, there is another set of considerations that may bring
State and local support for this kind of Federal decentralization. First,
there is growing-State-local dependence on Federal grants-in-aid and
continued State-local demands that additional resources be transferred
from the Federal Treasury to State and local government treasuries.
From the vantage point of States and local governments, such grants-
in-aid are never adequate to meet program needs. Therefore, there is
an intergovernmental interest in assuring that scarce Federal resources
are effectively spent at the State and local government levels. Region-
alization should help to assure this. : :

" Second, there are growing demands for coordination of government
programs at the local level. Recently the Onondaga County (Syracuse)
commissioner of social services observed that there were 36 job train-
ing programs in the county, administered by public, semipublic, and-
private.agencies. In the words of the commissioner, these programs
“gre imbedded in confusion and sadly in need of coordination to be-
come effective.”

A. federal regional coordinator would, at minimum, have the oppor-
tunity to bring order. out of this kind of local chaos. At present there.
is no governmental structure that can provide this opportunity. ‘

e




THE SUBURBAN CRISIS AND INDUSTRIAL MANPOWER
COMMUNITIES: A SOCIAL PLANNING PROPOSAL*

By RIGH-ARD P. Burrow, The Urban Institute, Washington, D.C.

Think of a difficulty typical of the urban crisis. You will find it in the suburbs
as well.

Bach morning, New Yorkers wait out traffic jams on the Grand Concourse.
But the daily traffic count for our suburban neighbors today approximates the
congestion in Queens and the Bronx. .

Each month, high rents reflect the housing squeeze in Manhattan. But Nassau
County is worried about a shortage of at least twenty-five thousand low and
moderate income homes.

Each year, welfare costs rise on the lower east side. But in Stamford, Con-
necticut, the welfare budget has climbed by 60 percent in the last two years.

This winter, austerity is the watchword in the city—as it was last fall in
West Hempstead, where the school year began on a tight budget.

And other things that have been tough in the city are now even tougher in
the suburbs. For the last four summers, New Yorkers looking outward saw
racial unrest all around them: Disruption from Asbury Park to Plainfield to
Wyandach. At times, New York almost seemed a relatively quiet city sur-
rounded by a riotous region. And, in the first half of 1970, the crime rate in the
city declined—while it shot up 29 percent in Darien, Connecticut. This month,
unemployment is 4 percent in New York City and 5.1 percent in Suffolk County.**

John Lindsay’s statement is most unusual for, until recently, the
urban literature has contained few explicit references to an impend-
ing crisis in the suburbs. To be sure, suburban sprawl and the lack
of planning, and so forth has long been universally deplored. But
domestic difficulties of “crisis” proportion have been traditionally
urban—the exclusive property of our central cities. Thus, in spite of
an abundance of clues in the postwar record of metropolitan develop-
ment, any well-considered acknowledgment of an emerging “suburban
crisis” in the early months of 1971 might well get written off as short-
sightedness, a distraction from proper concern with the urban crisis—
a capitulation to current events. Nevertheless, the purpose of this
paper is not to dismiss this frenzy but, quite the contrary, to indulge
heavily in-it, first by way of establishing the principal characteristics
of such a crisis and, second, by offering a remedial proposal : the Fed-
eral organization of low-income new towns—industrial manpower
communities. - » -

But the essential purpose of our inquiry responds to the basic. ques-
tion posed in part 1-of these hearings: How to adapt political in-
stitutions to facilitate planned solutions to regional social and eco-
nomie problems, but at the same time retain a maximum of local and
even neighborhood political power. In many respects, this effort paral-
lels the proposal for metropolitan States that I have developed in part
1 of the hearings, inasmuch as (i) both are concerned with the prin-

*I am indebted to Kenneth Paul Fox for his general assistance and for preparation of the
appendix materials. . .

**Remarks- by Mayor John Lindsay before a meeting sponsored by the Suburban Action
Institute, New York City, December 17, 1970. :
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ciple of governmental decentralization as a means of engaging domes-
tic crisis brought about by the metropolitanization of society, (ii)
both represent a search for new organizational alternatives consistent.
with our Federal structure of government, and (1ii) both are strong
advocates of the general principle of governmental polycentrism. Per-
haps the major dissimilarity between the two proposals, however, is
reflected in the weight of this essay’s focus on social (redistributive)
problems in the metropolitan area, as well as these might be dis-
tinguished from economic (allocative) problems—the dimension of
the urban crisis particularly addressed by its predecessor, the metro-
politan State.

Of course, there are other prominent differences as well; here, for
example, local government serves as the object of governmental reform.
Additionally, it would appear that the notion of Industrial Man-
power Communities is considerably less heuristic and out of reach
as a reform concept. Indeed, a number of experiments in low-income
new towns, ranging from Clarence Stein’s Radburn to McKissick’s
Soul City, have furnished important precedent, as well as subject
matter critical to the field of social planning. The field, nonetheless,
is of recent vintage and the concept considerably undernourished.
Thus, I wish to accomplish two objectives in the pages that follow:
(1) to extend the low-income new town concept by relating it to some
of the basic principles of urban public finance theory, and then
(2) to offer the Industrial Manpower Community as a substitute
for the current administration’s Department of Housing and Urban
Development strategy of ghetto dispersal—their alternative to urban
renewal, or what has aptly been termed “gilding the ghetto” by
Daniel Moynihan and John Kain, the chief architects of the ghetto
dispersal strategy.

Noéte that the position adopted here does not contest the principle
of reducing the size of the ghetto and “putting the resources where
the solutions are, not where the problems are.” When one considers
both the past record of urban renewal and the greatly expanded supply
of jobs in suburbia, such a policy seems clearly preferable to pro-
longed ghetto-gilding. What 1s taken issue in this paper is the current
strategy of dispersal which apparently favors a plan of forced hous-
ing integration for existing suburban communities. I am convinced by
the analysis presented below that such a strategy is as politically
unsound as it is sociologically untenable, and that what is warranted
instead is a plan based on what I shall refer to as collective integra-
tion—implemented by the organization of Industrial Manpower
Communities. It will be argued that such a strategy would not only—

(1) Ease the suburban low-income housing shortage,

(2) Relieve population pressure on the central city ghetto,
which would greatly improve the possibilities for effective urban
renewal, .

(8) Ease the fiscal pressure on the central city,

(4) Provide access to suburban jobs on an equal opportunity
basis,

but would also—

(5) Obviate the need for forced housing integration in exist-
ing suburban communities,

(6) Preserve, not disperse, Black political power,



(7) Provide a density-controlled residential environment for
low-income human development with access to light, air and
open space,

(8) Establish a basis for planned suburban development.

Once again, the central theme of this proposal reflects a rising con-
sensus that major surgery represents a necessary condition to relief
from the compound fractures of our metropolitan society. Unfor-
tunately, most of the Federal programs and proposals advanced in
the last 20 years, ranging from urban renewal to revenue sharing,
have been notably expedient, for they would administer to these ills
with what amounts to little more than aspirin in the absence of basic
institutional reform at the State and local level. And their consequent
lack of effectiveness represents a rather embarrassing chapter in our
rich heritage of statecraft.

Therefore, a fundamental operation in our federal system of gov-
ernment is once again recommended, this time through the organiza-
tion of federally financed, low-income suburban communities—a
missing link in our system of local government in the metropolitan
region In combination with stern enforcement of our fair housing
policy, such a plan would provide access to suburban housing for all
residents of the central city ghetto, access without that kind of inter-
ference in the economic affairs of existing communities which Pres-
ident Nixon has rightly identified as improper governmental conduct.

I. Tue EMERGENCE OF THE SUBURBAN CRISIS

Glimpses into the dark possibility that “the golden days are gone in
suburbia” are increasing at a rate almost commensurate with the
evolution of the suburban crisis itself. As the evidence filters in, how-
ever, it is beginning to appear that the pattern lacks few distinguishing
features of its own. This is not to depreciate the importance of this
newer crisis, but to suggest that a reasonable parallel may be drawn
between its key economic and social ingredients and those of its parent,
the urban crisis. An excellent example of this parallel has been pro-
vided by Businessweek’s recent identification of the following char-
acteristics most typical of the worsening conditions in suburbia :

Heavy reliance on the property tax to finance essential services has boosted
rates to levels often higher than those in the central city. The suburban tax-
payers’ revolt is not fietion: Voters in burgeoning Orange County, Calif., have
turned thumbs down on more school bond issues than they have passed over the
last 5 years.

A growing body of court cases, carried by alliances of civil rights groups,
social theorists, and the Federal Government, is threatening suburban zoning
practices, especially in housing. The result: Many suburban communities have
grown even more defensive in their land-use policies.

Suburban black belts, thin minighettoes that stretch across several adjacent
communities, usually older ones closest to the central city, are expanding. In
stich suburbs, a cycle of urban renewal is beginning. At the same time, the
increasing cost of social services for their poor has helped push suburban county
budgets out of shape.

A plethora of overlapping jurisdictions augments tax burdens and often
impedes both rational land-use planning and the responsiveness of local govern-
ment so highly valued by suburbanites. In the Chicago metropolitan area, there
are 1,113 local governments, or 186 per county. Most suburban residents are
served by at least four: a county, municipality, school district, and one or

52-355—T71—pt. 2——3
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more taxing districts whose functions range from garbage collection to mosquito
control.? B

So here we have it: fiscal crises, residential exclusion and land-use
crises, ghetto formation, organizational crises * * * each familiar
themes, all endemic to the urban crisis. The question of major sig-
nificance, however, is: why is all of this happening—why is the urban
crisis now spilling over its boundaries and spreading into the suburban
sector, in spite of society’s past efforts to sequester these problems
behind artificial central eity walls? Urban economic analysis has
supplied a number of interesting hypotheses concerning the growth
and spatial structure of the metropolitan area, but perhaps the most
satisfactory of all has been advocated most consistently by John Kain
who has argued that : ‘ A

The location, or spatial distribution, of employment is the most important
determinant of urban form or structure. Changes in the location of industry are
thp principal determinants of changes in urban fc_)rmF
Furthermore, as Kain reasons, the suburban sector has become more
attractive to industry, relative to the central city, because of basic
changes in production and transport technologies. On the transport
side:. ' -

Intercity and intracity motor trucks freed most producers from having to
crowd into the limited area near deep-water ports or railroad marshalling yards.
Only firms using very large amounts of bulk commodities remained closely tied
to the ports and railways. For an increasing number of firms, outlying locations
near major intercity highways and suburban beltways became more advanta-

geous. When their centrally located plants wore out, many of these shifted to
new locations in outlying areas.’

And, on the production end :

The locational impact of these changes was reinforced by other factors,, in-
cluding the adoption of space, extensive methods of production, materials han-
dling, and sales epitomized by the spacious single-story warehouse and factory,
the forklift, and the supermarket.* )

As an addendum, let us suggest that these private sector determi-
nants of industrial location and employment (and, thus, urban form)
are readily supplemented, not replaced, by public sector considerations.
For example, with their expropriation of the income tax base, Federal
and State Governments have committed localities to heavy reliance on
the property tax in a period (1940-70) of rapid urbanization and c¢on-
sequent heavy demand for increased provision of local public goods
and services. Caught in these pincers, most central city localities have
turned to Washington for various kinds of financial aid, whereas sub-
urban localities have increasingly attempted to.attract “footloose”
industry (at favorable rates) in order to secure property tax relief
through industrial ratables.?

Next, we may inquire as to whether or not the data support this
hypothesis. Has the suburban sector in fact experienced a larger rate

'

1 ‘;'llhioGolden Days Are Gone in Suburbia,” Business Week, No. 2140 (Sept. 3, 1970);
pp. 35—40.
2 John F. Kain, “Postwar Changes in Land Use in the American City,” in Daniel P.
Moynihan (ed.), Urban American : The Expert Looks at the City. Voice of America Forum
Lectures ; pp. 81-90. Some of Kain’s earlier work (with John Niedercorn) on this important
issue may be traced to his ‘‘Suburbanization of Employment and Population 1948-1973,”
The Rand Corp., P-2641, January 1963.. : . .

3 Ibid., p. 82. .

41bid., p. 83. : . )

3 Thus, suburban communities are not just competing among themselves for households
as visualized in the Tieboutian framework, but for “suitable” kinds of industry as well.
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of growth in employment and industry than the central city? The
available information, as fragmentary as it yet exists, suggests over-
whelmingly that such is the case. Although appendix A has pieced to-
gether a somewhat more comprehensive picture, table I 1s grossly
indicative of recent trends in the suburbanization of industry and
employment.

Thus, with a rising industrial demand for suburban space (often
expressed in the form of industrial park development), higher den-
sities—especially in the inner suburban ring—are creating the same
difficulties, the same pervasive externalities that have plagued the
central city throughout the last decade. And, it has already been rec-
ognized that * * * “the central city crises of the 1960’s may well arise
as the suburban crisis of the 1970°s.” ©

Suburban- Exclusion

Now, and throughout the remainder of this paper, our attention
will be entirely devoted to the issue of suburban exclusion, which
among those characteristics identified above, represents the most erit-
ical social problem of the suburban crisis. By such a phrase, we are
clearly referring to the near total occlusion of blacks and other minor-
ities from suburban residential communities 7 and, hence, from sub-
urban employment. opportunities, this consequence perhaps less fully

appreciated.

TABLE |.—DISTRIBUTION OF EMPLOYMENT BETWEEN CENTRAL CITY AND SUBURB

1960 ' 1968
Number  Percent Number Percent
Metropolitan areas. : 42,376, 000 100 49,616, 000 100
Central cities_...._.. 22,787,000 54 23,096, 000 47
SUBUIDS . v oo ccmmma e e 19, 590, 000 46 26, 520, 000 53

Note: Metropolitan areas are SMSA’s under 1960 definitions.

Sources: 1960, U.S. Bureau of the Census, U.S. Census of Population: 1360; Selected Area Reports: Standard Metro-
politan Statistical Areas, Final Report PC(3)-1D, table 3, Government Printing Office, 1963. 1968, Annual averages courtesy
of Paul 0. Flaim, Division of Employment and Unemployment Analysis, Bureau of Labor Statistics, U.S. Department of

Labor, from CPS.

If this is the case, then consider the breakdown of table T on a white/
nonwhite basis that is shown in table I1.

¢ David L. Birch, ‘“The Economic Future of City and Suburb,”” Committee for Economic Development,

supplementary paper No. 30, 1970; p. 39. L
7 The white/nonwhite composition of suburbia is as follows:

1960 1968
Number Percent Number Percent
Suburbs. ...oaono- s 54, 881, 000 100.0 69,104,000 100. 07
Wt - o e eimecm e cemenmmen 52, 033, 000 94.8 65,269,000 4.5
NONWHILe. e em e eccaccmmraamenn 2, 848, 600 5.2 3, 835, 000 5.5
SOURCES

1960: U.S. Burean of the Census, “‘U.S. Census of Population: 1960, Selected Area Reports: Stand-
ard Metropolitan Statistical Areas,” final report (PC93)-1D, GPO, 1963, Table I. -

1968: U.S. Bureau of the Census, *‘Current Population Reports. Population Characteristies.”
“population of the United States by Metropolitan-Nonmetropolitan Residence: 1968 and 1960,”
series P-20, No. 181, Apr. 21, 1969; table A, p. 1.
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The impact of this pervasive exclusion, which has seen some 94 per-
cent of the last decade’s increase in suburban employment accrue to the
advantage of whites, has furnished the fuel for: (1) the great debate
now being waged between (what may not so rhetorically be described
as) the urban-based integration alliance on the one hand, and the white
noose suburban separatists on the other; (2) the creation of a growing
number of civil rights institutions dedicated to the integration of
suburban communities; and (3) the recent emergence of litigation
contesting suburban zoning practices.

Although suburban exclusion has taken many forms, both economic
and noneconomie, it appears that the present controversy has centered
primarily on the former, which is typically implemented by means of
local zoning and building code practices. These practices, according
to Babcock,® consist of the suburban attempt to (1) prevent the con-
struction of apartments through the use of exclusive single-family zon-
ing, and (2) the use of large-acreage zoning to discourage or avoid en-
tirely more intense residential development. Note, therefore, that the
new assanlt on suburbia is not the one that has traditionally been con-
cerned with noneconomic, discriminatory practices (on the part of
real estate agents, et cetera) against those who can financially
afford to enter the suburban housing market, but is one that is di-
rected at those land-use devices employed for the effective exclusion of
the lower income classes. And its purpose, in short, is to implement the
ghetto dispersal strategy mentioned above by forcing (rather than
forming) suburban communities to provide low-income housing. Let
ns now briefly review the most significant means which are currently
being used to challenge the principle of economic exclusion.

TABLE 1I.—DISTRIBUTION OF EMPLOYMENT BETWEEN CENTRAL CITY AND SUBURB, BY COLOR

1960 1968 Change (1960-68)
Number Percent Number  Percent Number Percent
All metropolitan areas:

Total 42, 376, 000 100 48, 616, 000 100 7,240,000 100
White..._....._. 37,777,000 89 43, 699, 000 88 5,922,000 82
Non-white. 4,599, 000 11 5,917,000 12 1,318,000 18

Central cities:

Total .. 22,787,000 100 23, 096, 000 100 309, 000 100
White__. . eeeeaa. 19, 099, 000 84 18,501,000 " 80  —598, 000 —194
Non-white__.. ... ......._. 3, 688. 000 16 4,595, 000 20 907, 000 294

Suburbs:

otal . e 19, 590, 000 100 26, 520, 000 100 6,930,000 100
White_ ... ..o . 18, 678, 000 95 25,198, 000 95 6,520, 000 94
Non-white_____ ... _._.__...... 911, 000 5 1,322,000 5 411, 000 6

Sources: Same as table I.

Inroads on suburban zoning practices are being pursued over a
wide front that ranges from direct constitutional challenge at one end
of the spectrum, through the efforts of a series of formal and informal
lobbying groups, to outright coercion on behalf of the Federal Gov-
ernment at the other; for the most part, these incursions are being

95 Richard F. Babcock, The Zoning Game, Madison: ThevUniversity of Wisconsin Press,
19686.
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sought by the ACLU and NAACP, the Suburban Action Institute and
other similar organizations, and the Department of Housing. and
Urban Development, respectively. .. 4 R

By far- the most notorious challenge to the constitutionality of
suburban zoning is represented by the iawsuit filed by the ACLU in
January of this year against Black Jack, Mo., in St. Louis County,
a community that has recently incorporated in what was presumably
an effort to exclude the construction of multifamily housing. “The
complaint *-* * cités violations of the 13th amendment, the 14th
amendment, the Civil Rights Acts of 1866 and 1964, the Fair Housing
Act of 1968, and the National Housing Act of 1968.” ® Lobbying efforts,
beyond those traditionally committed to the quest for open housing, are
also gaining momentum with the emergence of such organizations
as the Suburban Action Institute (White Plains, N.Y.) which 1s
actively engaged in attempts to persuade industry to locate in those
suburban jurisdictions that either have or will gurantee to provide
for adequate low-income housing.

Finally, it is necessary to consider-the tack that has been taken by
the Department of Housing and Urban Development in this matter.
According to William Lilley’s prizeworthy article contained in a
recent edition of the Center for Political Research’s National Journal,
“HUD Secretary George W. Romney is in the final planning stage
of a full-scale effort to disperse largely black and poor populations
of center-city ghettoes into largely white and affluent suburbs.” °
Lilley then summarizes how this objective is to be accomplished :

Communities will not have their funds cut off in the future if they fall to
provide for low-income housing on scattered sites; they simply will not get
funds in the first place.

Funds for HUD projects will be parcelled out on a priority basis, with the
priority determined by how aggressively a community is pursusing low-income
housing.

HUD can do this for several reasons :

Some of its programs are popular with suburbs, especially the water and
sewer program, where demand for funds runs ten times HUD's supply, and
communities will acquiesce to the strings HUD might attach to the grants.

The housing industry is suffering, and builders, desperate for funds to

. finance new starts, will accept HUD’s open community policies at the grass-

roots level in order to get money for construction.

HUD can make the necessary changes administratively and not have to
rely on congressional support which so far, has been noticeably absent.
* % * HUD’s program regulation route for implementing open communities
has three major components:

Enforcement of a tenant-selection policy for al] FHA-assisted hous-
ingand for public housing ;

Enforcement of a site-selection policy for all FHA-assisted housing
and for public housing ;

Development of new project evaluation criteria, preferably quantifi-
able ones, for the urban development programs so that program money
is dependent on community performance in providing for low-income
housing on scattered sites.

In summary, we have observed that an important component of
the suburban crisis stems from the rapid increase in suburban employ-
ment opportunities and the presence of widespread residential exclu-
sion which have combined to produce an extraordinary social orga-

° “Suburban Housing: Loosening the Noose,”” Civil Liberties, No. 275 (February 1971).
10 “Housing Report/Romney Faces Political Perils With Plan To Integrate Suburbs,”
National Journal, Vol. 2, No. 42 (Oct. 17, 1970) ; pp. 2251-2263.
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nization problem in the metropolitan area. And its proposed solution,
ie., ghetto dispersal through a policy of forced housing integration,
constitutes a serious threat to the most vital bastion of our system of
local self-government—the (home rule) power to collectively deter-
mine the economic character of one’s community by use of the zoning
ordinance. . '

Rather than taking up a discussion of the economic legitimacy of
land-use regulation—this has been done elsewhere admirably *'—we
will now consider the possibility of an alternative to the strategy of
ghetto dispersal through forced housing integration: The Industrial
Manpower Community.

I1. Tue InpusTRIAL MANPOWER COMMUNITY : A PROPOSAL FOR
CoLLECTIVE INTEGRATION

In his perceptive essay on “Alternative Futures for the Ghetto”,?
Anthony Downs derives the following five strategies for the future
development of the urban ghetto:

1. Present policies—Concentration, segregation, and nonenrichment.

2. Enrichment only.—Concentration, segregation, enrichment.

3. Integrated core.—Concentration, integration (in the center only), enrich-
ment. '

4. Segregated dispersal.—Dispersal, segregation, enrichment.

5. Integrated dispersal—Dispersal, integration, enrichment.”

Like Moynihan and Kain, Downs clearly supports the dispersal
alternative, but with regard to the relevant means, l.e., the choice be-
tween segregated vs. integrated dispersal, he forthrightly admits that:

The speculative nature of the above discussion illustrates that society needs
to do much more thinking about what dispersal really means, how it might be
achieved, what alternative forms it might take, and what its consequences would
be.14 . :

Indeed, this perplexity is clearly manifest in Mr. Downs’ conception
of applied dispersal as recently recommended in testimony before the
Select Committee on Equal Education Opportunity: - '

These differences make it possible to achieve most of the main residential
objectives of both groups simultaneously by “clustering” many lower-income

1 See, for example : Otto A. Davis, “Economic Elements in Municipal Zoning Decisions,”
Land Economics, Vol. 39, No. 4 (November 1963) ; pp. 375-3886.

12 Anthony Downs, Urban Problems and Prospects, ch: 2 (Chicago, 1970)."

13 Thid., p. 41. These strategies derive from the following classification :

Degree-of-Concentration Alternatives

| 1. Continue to concentrate nonwhite population growth in central cities or perhaps

v in a few older suburbs next to centtal cities. (Concentration.) .

: 2. Disperse nonwhite populatiton growth widely throughout: all parts of metro-
politan areas. (Dispersal.) R

. Degree-of-Segregation Alternatives

. 1. Continue to cluster whites and nonwhites in residentially segregated neighbor-
hoods, regardless of where they are within the metropolitan area. (Segregation.)
. 2. Scatter the nonwhite -population. or at least a significant fraction of it, “ran-
! domly’ among white residential areas to achieve at least partial residential.integration.
(Integiration.) ) : .
! Degrec-of-Enrichment Alternatives .

1. Continue to provide relatively low-level welfare, educational, housing, job train-
ing, and other support to the most deprived groups in the population—both those who
are incapable of working, such as the vast majority of public-aid reciplents, and those
who might possibly work. but are unemployed because of lack of skills, discrimination,
lack of desire, or any other reason. (Non-enrichment.) .
2. Greatly. raise the level of support to welfare, educational, housing, job-training,
and other programs for the most deprived groups, largely through federally aided
programs. {(Hnarichment.)

1 Ibid., p. 50. :
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households with large, predominantly-middle-income areas, and “scattering” some
individual lower-income households within smaller predominantly-middle-income
areas. The only fundamental requirement is that each cluster of low-income
housing should be small so that the children living in it would not dominate the
schools which they attended.1s '
Thus, as later set forth in his six-point “More Practical Initial Pro-
gram ¢ his strategy of combined segregated and integrated dispersal
turns out to be no more than a plan of forced housing integration under
guarantee of white cultural and political domination. Now, this is a
curious result, for “the kind of drastic steps that Anthony Downs
recommends” 17 seems peculiarly at odds with the otherwise excellent
discussion of the socioeconomic value of community, and residential
exclusivity that preceeded it. Such incongruity probably results from
his sharing of the widely-held assumption that “suburbanization of
the Negro and housing integration are synonomous * * * (and the
failure to realize that). Many of the-disadvantages of massive, central
ghettoes would be overcome if they were replaced or even augmented
by smaller, dispersed Negro communities.” * This recognition, we sug-
gest, represents an important possibility and permits addition of a
sixth option to Downs’ classification scheme for future development
of the ghetto, one which we will define as “collective integration”—
the strategy upon which our proposal for Industrial Manpower Com-
munities is grounded. R _ ]
Before turning directly to the specifics of this proposal, let us
briefly consider the issue of collective integration of suburbia through
low-income community formation (as an alternative to ghetto-gild-
ing), first by itemizing altetnative possibilities for their realization
and, secondly, by briefly assessing their relatives virtues in light of the
Tiebout-Buchanan theory of local government. ‘
Asnearly as I can determine, there are not more than three primary
means by which low-income suburban communities may be developed :
1. Ghetto ewtension.—Gradnal market solution, unforced, slum
conditions. _ .
2. Community tipping—Immediate nonmarket solution,
forced, quasi-slum conditions. : ' '
3. New community development.—Immediate nonmarket solu-
tion, unforced, nonslum conditions. o

15 Anthony Downs, “Residential Segregation by Income and Race—Its Nature, Its Rela-
tion to Schools. and Ways to Ameliorate it,”’ testimony presented. before the Select Com-
mittee on Equal Edncational Opportunity of the United States Senate, Sept. 1, 1970 ; p. 27.

6 Ihid., pp. 35~37. A familiar shadow is cast when these points are summarized :

1. Expansion of existing subsidy programs for the creation of new low-and-moderate-
income housing in suburban areas. '

2. Enforcing a requirement that suburban communities receiving any federal finan-
cial aids whatsoever, including the location of new federal facilities, develop and put
into practice effective programs of creating low-and-moderate-income housing. ° .

2. Loeation of many new low-and-moderate-income housing units in suburban areas
both in relatively small clusters and in individual scatteration in middle-income
neighborhoods through rent subsidies and public housing rent allowances extended
to individual households.

" 4. Creation of new educational subsidies, or new means of financing local educational
costs, that take the financial penalty out of accepting low-income residents in a com-
munity. and convert it to an advantage. .

5. The launching of legal attacks on zoning barriers that totally exclude low-income
residents from suburban communtities. .

6. Supporting extensive further research into the practical advantages of apatially
mixing middle-income and lower-income households (if they really exist), and widely
publicizing the results, so as to create a climate of public acceptance for the kind of
strategy described above.

17 N, Deakin and B. G. Cohen, “Dispersal and Choice: Towards a Strategy for Ethnic
Minorities in Britain.” Environment and Planning, Vol. 2, No. 2 (1970) ; p. 199.

18 John F. Kain and Josept J. Persky, “Alternatives to the Gilded Ghetto,” Public Interest,
No. 14 (Winter 1969) ; p. 80.
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Ghetto extension simply represents the trend described above
whereby the central city ghetto, in many metropolitan areas, is now
spreading into those adjacent suburban communities which are in a
state of economic decline. This movement, if unchecked, will doubt-
lessly result in the gradual establishment of a number of all-black
communities in the inner suburban ring which will retain their slum
characteristics. - -

Community tipping as a.means of achieving Black communities has
been suggested by Kain and Persky. Noting that “the presence of
Negroes in the suburbs does not necessarily imply Negro integration
into white residential neighborhoods,” they argue that: '

Although such a segregated pattern does not represent the authors’ idea of a
more open society, it could still prove a valuable first step toward that goal.
Most groups attempting to integrate suburban neighborhoods have placed great
stress on achieving and maintaining some preconceived interracial balance.
Because integration is the goal, they feel the need to proceed slowly and make
elaborate precautions to avoid “tipping” the neighborhood. The result has been
a small, black trickle into all-white suburbs. But if the immediate goal is
seen as destroying the ghetto, different strategies should be employed. ““Tipping”,
rather than something to be carefully avoided, might be viewed as a tactic for
opening large amounts of suburban housing. If enough suburban neighborhoods
are “tipped”, the danger of any one of them becoming a massive ghetto would
be small.** ' .

Hence, the Kain-Persky formula (if we may assume equivalence in
their use of “community” and “neighborhood”) for the establishment
of black suburban communities contains a strategy of active inter-
vention—tipping—in the existing housing market. This strategy is a
deliberate one, as opposed to the spontaneous, market character of
ghetto extension, and would presumably be implemented by the use
of Government subsidy to acquire existing housing units for low-
income households up to the point where a number of suburban com-
munities would be tipped.

The establishment of new communities in the suburban periphery
completes the strategies available for ghetto dispersal through collec-
tive integration. This alternative is clearly differentiated from all of
the suburban integration schemes noted previously (including those
of forced housing integration), insofar as it does not involve full or
partial use of existing suburban communities. Therefore, the range of
choice is essentially reduced to: (i) partial use of existing communi-
ties; (ii) full use of existing communities: and (iii) use of new com-
munities. We trust that the first choice, i.e., partial use of existing
communities, has been adequately dealt with and that the discussion
may now be limited to weighing the relative advantages of the two
collective integration possibilities that remain.

Tt should be noted at the outset that each of these alternatives recog-
nize the (political) value of community. and the fact (implicitly)
accounted for in the local public expenditure theories of Tiebout, 20
and Buchanan, #* that communities homogeneous with respect to low -
income are not generallv provided by our quasi-market. club system
of local government in the suburban sector of the metropolitan area.
This omission can be illustrated by reference to the shaded area in

the following generalized frequency cdiagram:

19 Thid.. p. 81.
20 Charles M. Tiebout. ““A Pure Theory of Local Expenditures,” Journal of Political
Economy. Vol. 64, No. 5 (October 1956).
921 James M. Buchanan, “An Economic Theory of Clubs,” Economica, Vol. 32 (February
19635).
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This diagram simply takes note of the fact that the missing link
in our system of local government results from the non-existence of
suburban communities of average household income less than approx-
imately $12,000.22 Thus, both of the collective integration strategies
would attempt to close this gap, and to expand the ghetto inhabitant’s
range of residential choice by providing a number of homogeneous
“low-income” communities in the suburban periphery. Although both
these strategies must be considered superior to any of those.which
would violate the homogeneity conditions of existing suburban com-
munities by interference in local zoning practices, the Kain-Persky
solution must be regarded as second-best, inasmuch as it would require
temporary Federal intervention in tlie economic affairs of existing
communities during the conversion (tipping) period. Furthermore,
one greatly suspects that at least some of the “tipped” suburban
residents would suffer uncompensated financial losses, while all would
be faced with a reduced number of comparable residential alternatives.

Therefore, the most frictionless integration alternative presently
available appears to be that whicli- would require the use of new com-
munities—Industrial Manpower Communities—located in a number
of the many unincorporated suburban places still remaining in most
metropolitan areas. '

The Industrial Manpower Community

As suggested in the introduction to this paper, the Industrial Man-
power Community represents an application of the new town concept
to the social planning objective of achieving collective integration in
suburbia. Although it 1s clearly impossible to develop anything
approaching a detailed plan in the remaining pages, we will never-
theless attempt to sketch out something of a profile for an industrial
manpower community whose parameters draw almost exclusively
upon the imaginative precedent set up by Clarence Stein’s greenbelt

=2'This figure, used by Mayor Lindsay and others, is a current one, and obviously varies
over time and from place to place.
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towns during the depression years of the 1930’s. The most compelling
reason for this selection is that, among the wide variation one
encounters in the theory and practice of new towns. Stein’s work
was singularly unique in his commitment to the creation of (federally
sponsored) low-income new towns which maintained the integrity
of the garden city principles of Ebenezer Howard.” Indeed, the pur-
poses of the greenbelt towns as officially stated were:

1. To give useful work to men on unemployment relief.

2. To demonstrate in practice the soundness of planning and operating towns
according to certain garden city principles.

3. To provide low-rent housing in healthful surroundings, both physical and
social, for families that are in the low-income bracket.*

The three greenbelt towns that were actually created (Greendale,
Wisconsin, seven miles from the center of Milwaukee; Greenhills,
Ohio, five miles north of Cincinnati; and Greenbelt, Maryland, 13
miles from the center of Washington, D.C.) were “made possible by
the Emergency Relief Appropriation Act and the National Industrial
Recovery Act, both of 1935.” 2 ' ’

The greenbelt experiment, guided by Frederick Bigger, the chief
planner of the Suburban Resettlement Division (of the Resettlement
Administration), songht as its overall objective :

To obtain a large tract of land, and thus avoid the complications due to diverse
ownerships ; in this tract to create a community, protected by an encireling green
belt; the. community to be designed for families of predominantly modest in-
come, and arranged and administered (managed) so as to encourage that kind
of family and commmunity life which will be better than they now enjoy, but
which will not involve subjecting them to coercion or theoretical .and untested
discipline ; the dwellings and the land upon which they are located to be held
in one ownership, preferably as a corporated entity to which the Federal gov-
ernment will transfer title, and which entity or corporation will rent or lease
the dwellings but will not sell them ; a municipal government to be set up, in
character with such governments now existing or possible in thht region; co-
ordination to be established, in relation to the local and State governments, so
that there may be provided those public services of educational and other char-
acter which the comxmunity will require ; and finally, to accomplish these purposes
in such a way that the community.may be a taxpaying participant in the region,
that extravagant outlays from the individual family income will not be a
necessity, and that the rent will be suitable to families of modest income.?6 -

As it turned out, these objectives were most fully realized in the
case of Greenbelt, Md., which, on 3,300 acres of gradually-acquired
land, admitted its first 3,000 residents (avg. family income: $1,250) in
the years 1937-38. The original town plan for Greenbelt is shown in
figure I, and its relation to Washington, D.C. with its suburban pe-
riphery in figure IT.

28 Stein quotes the aceepted definition of a garden eity: “A garden city is a. town planned
for industry and healthy living, of a size that makes possible a full measure of social life,
but no larger, surrounded by a permanent rural belt. the whole of the land being in public
ownership..or held in trust for the community.” Clarence S. Stein, Toward New Towns
for America, Cambridge, The M.L.T. Press, 1966 ; p. 130.

2 I'bid., p. 119, .

% To trace the Federal role to its conclusion: “By executive order of September of that
year (1933) the President established the Resettlement Administration and prescribed its
functions in regard to the greenbelt towns. Since then the administration of these com-
munities has been successively transferred to various federal agencies: in December 1936
to the Secretary of Agriculture, under whom it operated as a separate unit of the Depart-
ment, the name of which was afterwards changed to Farm Security Administration; in
February 1942 the President transferred all housing developments which did not relate
chiefly to farming to the National Housing Agency, afterward the National Public Housing
Authority, and now the Public Housing Administration. In 1949, as a result of special
legislation for that purpose (Senate No. 351), the towns were to be disposed_of by sale,
with first preference to veterans’ and present tenants’ and present tenants’ groups organized
on a non-profit basis.” Stein, ibid., p. 119. :

2 Ibid., p. 120.
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FIGURE II

Regional map showing relation of Greenbelt to Washington, D.C.

During its period of Federal guardianship, and especially during
the war years, the population expanded as additional homes were
constructed under carefully controlled density standards. And,
throughout the past 20 years under the auspices of private develop-
ment, Greenbelt has gradually attained a population size of 18,199 **
with an average (adjusted gross) income of $7,671.2

3 U.S. Department of Commerce, Burean of the Census, 1970 Census of Population,
Advance Report—AMaryland, PC(V2)-22, Washington, GPO, February, 1971.

*# Internal Revenue Service, Statistics Division, Department of the Treasury, Five Digit
Zip-Code #rga Date from Individual Income Tax Returns for Tax Year 1966, I.R.S., Wash-
ington, 1970.
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“Thus, with but-a few exceptions, the case of Greenbelt (swhose ac-
claim-as an example-of successful regional planning by the Federal
-government:has-been somewhat lost in ‘the fame -of-the Tennessée- Val-
ley Authority 2?) offers a highly ‘pertinent, experimentally-tested pro-
totype for the Industrial Manpower Community. Note; however, that
while it offers a model of low-income community formation, further
experimentation would be required in order to establish the viability
of the Industrial Manpower Community as a mechanism for integra-
tion. If proven successful, the objective of ghetto dispersal through
collective integration could ultimately be realized by their planned
replication, i.e., by establishment of ‘a network of these prototypes
within the metropolitan community system. The exact number, size
and location for the Industrial Manpower Communities, as in the case
of Greenbelt, would be heavily based on an analysis of the metropoli-
tan labor market and suburban industrial location trends. o

Finally, we hope that the above sketch has been sufficiently graphié
to differentiate the Industrial Manpower Community from’ the un-
savory image of the worker-exploited “company town,” or the slum-
ridden “suburban concentration camp.” Any such interpretation
would result from a failure to fully appreciate the Greenbelt model.
Again,’quoting Stein : T

The fact that the federal government has been the owner of Greenbelt and
the landliord of practically all of its citizens might give the impression that it
is a “freak” town. On the contrary, the citizens take at least as active a pirt
in determining civic policies as in most smali Ameriean municipalities. Their
local government, the Town (now the City) is under a ‘City Manager directly
responsible to it. and the Mayor. The only difference” between it and other
Maryland municipalities with managers is that all voters have been tenants
of the single owner of all taxable property, the U.S.A30. .

Thus, on the company town score, corporate or business ownership
of residential property is clearly ruled out; and, to prevent the Indus-
trial -Manpower Community from lapsing into-the condition of a
“‘concentration camp,” we have the incubation period of federal guard-
ianship to maintain low-density conditions, and the fact that the
home-rule political character of the community is sueh that it is no
different from any other homogeneous suburban comiunity. A third
factor inhibiting slum conditions would be the.simple, but powerful
proviso that all residents must be employed (with family earnings in
excess of $4,000). . oL . _
After its incubation period, however, indirect business control may
pose a problem; i.e., the Community has a wide range of economic
development” (and.employment integration) possibilities that could
vary with its status as satellite, at one extreme, through balanced to
independent at the other.* Indirect business control would be mini-
mized (employment integration maximized) as the community ap-
proached the dormitory status of satellite, while its influence would
presumably be maximized (employment integration minimized) as

* Nonetheless. substantial literature on Greenbelt has accumulated.

30 Stein, op. cit., p. 168.

3 For a discussion on the nomenclature of new towns, see: William Alonso, “The Mirage
of New Towns,” Public Interest. Vol. 19 (Spring 1970) ; p. 4
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it approached the economically self-contained status of the inde-
pendent. Therefore, for both reasohs of worker control and employ-
ment integration, the most suitable economic development status for
the Industrial Manpower Community would probably fall somewhere
in the range of satellite to balanced.

III. SumMmary AND CONCLUSIONS

For the most part. this paper has relied heavily on recent current
events for its identification of an emerging set of problems which,
in sum, represents the “suburban crisis.” Moreover, it has been sug-

" gested that the character of these problems is not manifestly unique,
and that their causes may be traced to those private and public forces
now contributing to the industrialization of suburbia. A major problem
whose severity has been heightened by this change in urban form is
the issue of suburban residential exclusion, which serves increasingly
to deprive the ghettoized Black community from access to remote
suburban job opportunities. And, as we have seen, this issue is now
under heavy siege. : "

Unfortunately, the assault on suburban exclusion has focused on
residential zoning practices of suburban communities, which turns
out to be no less than an assault on one of the principal foundations
of our polycentric system of local self-government in the metropolitan
area. Deprived of their right to zone, suburban jurisdictions will in
effect become central city neighborhoods—just as powerless, as in
need of “neighborhood participation,” and as subject to the commu-
nity-disruptive play of the speculative builder that has given shape
to the congestion and hyperdensity of our contemporary urban envi-
ronment. In other words, suburban zoning remains as the only obstacle
to those forces which threaten simply to reproduce the central city
land-use and social organization patterns within the suburban pe-
riphery, the only barrier to the urbanization of suburbia.

Nonetheless, the “white barrier” to urban expansion paradoxically
remains the “white noose” of suburban exclusion. Thus, in view of the
desirability of suburbanization of the Black (relative to a wasteful
perpetuation of urban renewal), our attention turned to the following
query : is preservation of our polycentric system of local government
and residential integration of suburbia reconcilable policies? QOur
efforts to analyze this question can be illustrated by reference to the
following simplified 32 residential integration patterns:

32 Although these patterns do not take minority/majority conditions into account (mor
i{s the geometry of pattern 3 consistent with the others), they nonetheless serve to illustrate
the basic principles involved.
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In this diagram, the two basic dispersal strategies discussed in the
foregoing pages are represented by patterns 2 and 3: collective inte-
gration and forced housing integration. And, it was seen that imple-
mentation of these strategies, which describe alternative transitional
states between the limits of complete segregation, i.e., the prevailing
residential conditions shown in pattern 1, and complete integration
(pattern 4), would require—

1. Partial use of existing communities (forced housing inte-
gration).

2. Full use of existing communities (collective integration).

3. Use of new communities (collective integration).

While it was suggested that all of these strategies would—

(1) Ease the suburban low-income housing shortage,

(2) ‘Relieve population pressure on the central city ghetto,
which would greatly improve the possibilities of effective
urban renewal,

(3) .Ease the fiscal pressure on the central city,

(4) Provide access to suburban jobs on an equal opportu-

_ nity basis,

only the collective integration strategies would—

’ (5) Obviate the need for forced housing integration in
existing suburban communities,

(6) Preserve, not disperse, black political power,

whereas only the use of new communities would—

(7) Insure a density-controlled residential environment
for low-income human development with access to light, air,
and open space,

(8) Establish a basis for planned suburban development,
and

(9) Obviate the need for temporary interference in the
economic affairs of existing suburban communities.
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Given the relative advantages of establishing new communities, the
Federal organization of industrial manpower communities was pro-
posed as ghetto dispersal strategy distinctly preferable to that cur-
rently being fashioned by the U.S. Department of Housing and Urban
Development. Although our search uncovered no exact precedent for
this kind of social planning, a near approximation was discovered in
Clarence Stein’s Greenbelt which offers a federally financed and in-
cubated prototype for low-income community formation. As a plan
for the implementation of ghetto dispersal through collective integra-
tlon, however, it was suggested that this garden-city-inspired model
requires further development and testing under actual experimental
conditions. No amount of a prior, nonexperimental research can hope
to substitute for actual construction of an industrial manpower com-
munity, based upon a carefully articulated, interdisciplinary plan.
Such experimentation would provide the laboratory conditions neces-
sary to empirically record suburban acceptance and ghetto demand
for this new concept in governmental organization, measurements
without which it would be impossible to establish the entire range of
costs and benefits of the industrial manpower community relative to
other dispersal strategies.

As Herbert Gans has keenly recognized :

It appears that the (planning) profession is being split into progressive and
conservative wings: the former calling for social planning to reduce racial and
economic inequalities. and the latter defending traditional physical planning
and the legitimacy of the middle-class values.®
By this definition, onr proposal for the Federal creation of industrial
manpower communities doubtlessly qualifies as an exercise in social
planning; but, given the spectre of the suburban crisis and the advance
of urbanization, is it not also critically in defense of traditional physi-
cal planning and the legitimacy of the middle-class values?

APPENDIX

Any empirical discussion of the distribution of jobs by race or color is com-
plicated in the extreme by the fact that there exist only two large scale sources
of data. The first is the Journey to Work Survey of the decennial Census. This
survey was first compiled for 1960, and will be compiled again for the 1970
Census, but will not be published until 1972 at the earliest. The other source is
the survey of the U.S. Equal Employment Opportunity Commission. established
under Title VII of the Civil Rights Act of 1964. Howerver this data is not divided
into central city and suburban parts for metropolitan areas. By special arrange-
ment with Ruby Weinbrecht of the E.E.0.C., it was possible to obtain central
city and suburban data for three metropolitan areas in which the central city
is also a county or group of counties. Thus the data presented here, for 1960
and 1969. for New York. Philadelphia, and Washington metropolitan areas. are
the closest it is possible to come. at present, to meaningful information about the
changing distribution of employment in metropolitan areas for both white and
non-white working people. )

The data have heen arranged in order to answer the following questions about
the relative changes in the residential and job locations of white and non-white
workers in the three metropolitan areas from 1960 to 1969.

1. Has the proportion of metropolitan jobs held by non-whites
increased from 1960 to 19692

In terms of both measures of employment, i.e., by place of residence and by
place of work, the answer to this question is yes. .

33 Herbert Gans, “Social Planning : Regional and Urban Planning.” International Ency-
cmli?lia of the Social Sciences (New York: The Macmillan Co. & The Free Press, 1968) ;
p. .
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DISTRIBUTION OF EMPLOYMENT,'B.Y'RACE, IN METROPOLITAN NEW YORK, PHILADELPHIA, AND WASHINGTON

Philadelphia - Washington " © " New York

Place of Place ot Place of Place of Place of Place of
residence work residence work residence work

1960 1969 1960 1969 - 1960 1969 1960 1963 1960 1963 1960 1969

White. _______.__._.._. 8.9 8.3 858 850 77.2 744 77.3 758 8.5 8.0 889 8.8
Nonwhite__________.__. 141 187 142 150 22.8 256 22.7 242 1.5 4.0 11.1 13.2
Total______._.... 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0

. Have non-wlhite workers in the central cities improved their
Mtua,tzon, relative to white workers?

The composmon of the central cities and suburbs in terms of the racial dis-
tribution at the place of work and the racial distribution of residents involves
mixed patterns underlying the improved status of non-white workers in the
metropolitan areas as a whole. The relative proportions of employed residents
living in the central city who are white and non-white compares with the rela-
tive proportion of jobs located in the centraol city held by white and non-white
workers as follows :

PERCENT DISTRIBUTION OF EMPLOYMENT AND EMPLOYED RESIDENTS BY RACE IN CENTRAL CITY PHILADELPHIA
WASHINGTON, AND NEW YORK

Philadelphia Washington New York
Place of Place of Place of Place of Place of Place of
residence work residence work residence work

1960 1969 1960 1369 1560 1969 1960 . 1969 1960 1969 1960 1969

White._ _..._....._... 76.3 67.2 81.4‘81.9 51.8 2.5 73.3 70.0 86.5 81.8 882 8.1
Nonwhite_.___.._...... 23.7 328 18.6 181 482 725 2.7 30.0 135 182 1.2 139

When the proportion of metropolitan area jobs held by non-white workers
increases, the proportion of central city jobs held by non-white workers may
also increase, but in fact it declined slightly in Philadelphia. The proportion of
non-white enployed residents in all three central cities increased sivniﬁcantly.

3. Haqve non-white workers in the émbu)bs improved their situation
relative to white workers?

The answer to this question is a severely guarded “yes”. Only in the Phila-
delphia suburbs have non-white workers made clear gains in terms of employ-
ment and residence. A comparison like that for the central cities, above, shows a
very mixed pattern of change in the suburbs:

PERCENT DISTRIBUTION OF EMPLOYMENT AND EMPLOYED RESIDENTS BY RACE IN SUBURBAN FRINGES OF
PHILADELPHIA, WASHINGTON, AND NEW YORK

Philadelphia Washington New York
Place of Place of Place of Place of Place of Place of
residence work residence work residence work

1960 1969 1960 1969 1960 1969 1960 1969 1960 1969 1960 1969
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Only in Philadelphia is the proportion of suburban employed residents who
are non-white increasing. The proportion of jobs located in the suburbs and held
by non-whites increased in New York and Philadelphia but not in Washington.
Thus when the proportion of metropolitan area jobs held by non-whites increases,
it does not produce the unambiguous result that the proportion of jobs in both
central cities and suburbs held by non-whites will also increase, nor that the pro-

52-355—71—pt. 2——4
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portion of employed residents in central cities and suburbs who are non-white
will increase. The following table summarizes the information on the direction of
change, 1960-1969, in the proportion of each category that is non-white:

Philadelphia Washington New York
Place of Place of Place of Place of Place of Place of
residence  work residence  work residence  work
Metropolitan area e + + + + + +
Central city__.___ -+ - + 3 + . +
Suburban fringe_ __ e + - - - +

No city shows unambiguous increases in both jobs and residents, and neither
job nor residence categories shows increases in all three cities. The ambiguity
results from the high mobility of whites. However, if we look at the changing
distribution of non-white employed residents and non-white held jobs between
central cities and suburbs we can achieve an insight into the value of industrial
manpower communities in the suburban fringe for increasing non-white residence
and non-white employment in the suburbs.

PERCENT DISTRIBUTION OF NONWHITE E.MPLOYED RESIDENTS AND NONWHITE HELD jOBS BETWEEN CENTRAL
CITY AND SUBURB IN PHILADELPHIA, WASHINGTON, AND NEW YORK, 1960 AND 1969

Philadelphia Washington New York
Place of Place of Place of Piace of Place of Place of
residence work residence work residence work

1960 1969 1960 1969 1960 1969 1960 1969 1960 1969 1960 1369

Centrai cities_ .

.- 78.4 725 743 69.9 847 8.3 743 748 833 881 87.0 87.2
Suburbs 1 3

.. 216 27.5. 25.7 30. 15. 147 257 25.2 117 1.9 13.0 12.8

From this proportional breakdown it is possible to see that in Washington
and New York the distribution both of employed residents and of jobs held has
remained completely stable from 1960 to 1969. That is, although. the number of
non-white employed persons and the number of non-white held jobs increased
in both New York and Washington metropolitan areas, their relative distribu-
tion between central city and suburb remained unchanged, neither centralizing
nor decentralizing. In Philadelphia, on the other hand, a decentralizing trend
appears both for employed non-white residents and non-white heid jobs. We can
draw from this finding implication that in order to produce a change in the
spatial distribution of non-whites from the central city to the suburb, it is neces-
sary to provide not just for access to suburban jobs, but also for suburban resi-
dences.
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Racial distribution of em-
ployed persons by place of

Racial distribution of em-
played persons by place of
work

residence
Number Percent Number Percent
NEW YORK SMSA
1960: A
WhIte e 3, 566, 278 88.5 3,705,114 83.9
NONWhIte . _ oo ieaciacmann 464, 950 1.5 461,754 11.1
L P " 4,031,228 100.0 4,166,868 100.0
Central cnty .
White. e 2,621,970 86.5 2,994, 090 88.2
Nonwhlte __________________________________ 410,430 13.5 401, 84 11.8
Total. e 3,032, 400 100.0 3,395,932 100.0
944, 308 94.5 711,024 92.2
54, 520 5.5 59,912 7.8
998, 828 100.0 770,936 100.0
MSA:
WHItE oo ceem e 3,986, 000 "86.0 1,471, 956 86.8
Nonwhite_ e iieaaaaas 649, 000 14.0 224, 513 13.2
B 17| IS 4, 635, 000 100.0 1, 696, 469 100.0
2,572,000 81.8 1,213,490 86.1
572,000 18.2 195,777 13.9
3, 144, 000 100.0 1,409, 267 100.0
Suburban Ring:
White. o iaceeccaccccceaea—ana 1, 414, 000 94.8 258, 466 90.0
Nonwhite. - e ieciceiaaaas 77,000 5.2 28,736 10.0
Total e acemmaaaea 1,491, 000 100.0 287, 202 100.0
PHILADELPHIA SMSA
1960:
SMSA: .
WHIte oo ceicceiieas 1,349,498 85.9 1,334,363 85.8
Nonwhite_ o oo eieiaaann 221,026 14.1 220,134 14.2
Total e 1,570, 524 100.0 1, 554, 497 100.0
557,516 76.3 715,181 81.4
173,352 23.7 163,471 18.6
730, 868 100.0 878, 652 100.0
791,982 94.3 619,182 91.6
47,674 5.7 56, 663 8.4
839, 656 100.0 675,845 100.0
SMSA:
White. .. 1,515, 000 81.3 710,133 85.0
Nonwhite. . . ian 9, 000 18.7 125, 658 15.0
Total . e 1, 864, 000 100.0 835,791 100.0
Centrat city:
White. ... iiiecaann 518, 000 67.2 397,379 31.9
Nonwhite. - e iaiaaaa 253,000 32.8 87,796 18.1
Total - i 771,000 100.0 485,175 100.0
Suburban ring
White. ... i 997, 000 91.2 312,754 89.2
Nonwhite_ . ... . i 95, 000 8.8 37,862 10.8
Total . e 1, 093, 000 100.0 350, 616 100.0
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O I - Racial distribution of em-

Racial distribution of em-

P NN ': © -+ <ployed persons by place of pioyed persons by place of
RRTN AR . residence work
: o Number Percent Number Percent
600, 603 77.2 615, 605 77.3
177, 466 22.8 180, 305" - 22.7
778,069 100.0 795,910 100.0
Central city: i .
White_. 161, 692 51.8 368, 009 73.3
Nonwhit 150, 337 48.2 133,888 26.7
Total 312,029 100.0 501, 897 100.0
Suburban ring: .
White_________ ... 438,911 94.2 247, 596 84.2
Nonwhite.________ ... ... 27,129 5.8 46, 417 15.8
Totals e 466, 040 100.0 294,013 100.0
790, 000 74.4 234,081 75.8
272,000 25.6 74,735 24.2
Total e 1, 062, 000 100.0 308, 816 100.0
88, 000 21.5 130,427 70.0
232,000 72.5 55, 892 30.0
320, 000 100.0 186, 319 100.0
Suburban ring:
White...______ ... 702, 000 94.6 103, 654 84.6
Nenwhite  ________ ... ... 40, 000 5.4 18,843 15.4
Totad ... 742, 000 100.0 122,497 100.0

Note: 1960 SMSA definitions used for 1960 and 1969.

Sources: 1969: Paul 0. Flaim and Paul M. Schwab, ‘‘Geographic Aspects of Unem
and Earnings, XVI, No. 10, April 1970, pp. 5-25. 1960: U.S. Census of Population: 1960, Journey to Work Final
PC(2)-6B 1963 table 2. 1969: U.S. Equal Employment Opportunity Commissicn Courtesy of Ruby

einbrecht,

ployment in 1969,” Employment

eport
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MASSACHUSETTS INSTITUTE OF TECHNOLOGY

Thank you for inviting my comments on your proposal for the
decentralization of federal-aid programs. The key features of this
proposal—to set up a single office in each region authorized to make
decisions on federal grants, to simplify administrative regulations,
to institute performance standards, and to consolidate many of the
separate programs—would clearly be helpful to local governments.
In designing a new federal-aid system, however, I think it is im-
portant to look to other purposes beyond making it easier for local
governments to get and use federal funds. (This latter purpose conld
be achieved more effectively by revenue-sharing than by grant con-
solidation.) C o o

“The justification for continuéd efforts to improve, the federal-aid
system, rather than to replace it entirely with block  grants) must be
that Congress wishes to’ stimulate local governments to' do “certain
things that reflect national priorities. These national purposes ought
to be spelled out clearly in the statutes and' guidelines of a regionalized
system. Where the ntaional purpose requires a'scale of action larger
than a'single locality can undertake, a strong coordinating body at the
regional level would be particularly useful. — ST
- In fields such as environmental protection, waste: disposal, water
supply, transportation, and health services, the importance: of con-
certed regional action 'is especially evident. The decentralization of
federal program management, and the establishment of regional plan-
ning organizations, should make it possible to- pinpoint responsi-
bility for the coordinated and efficient use of federal funids. Further,
performance criteria should be established in ways that will' make it
possible to monitor actual progress toward specific:'goals in these
fields.

Another national objective, in my opinion, ought to be to move
toward greater equalization in the quality of public services available
to people living in different communities, and living in the different
neighborhoods within a single community. Disparities in services
among communities in metropolitan areas have been well documented.
Differences in expenditures for education are particularly marked,
and are incompatible with our commitment to equality, of educational
opportunity. Tax-poor localities, and poverty neighborhoods, are ofter.
unable to command an equitable level of public services without out-
side aid. Regional administrators in a new federal-aid arrangement
should have a clear directive to give priority to grant applications that
will move toward greater levels of public service.

Whether any innovation in the delivery of federal aid can succeed
in channeling a major share of funds into low-income areas is question-
able, however, in view of past performance. The poor are not suffi-
ciently influential in local politics to get fair share of public resources.
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Their influence is likely to be still further diluted in region-wide or-
ganizations. Voting arrangements based on population (rather than
one vote per locality) would be helpful: but even so, the poor are a
small minority of the total population.

Special federal requirements and guidelines have been seen as a way
of strengthening the position of minorities who need help; but the
results have been disappointing. The failure of Title I education funds
to reach disadvantaged students has been documented in several stud-
ies. A recent analysis of the administration of federal relocation re-
quirements presents a similar story: federal administrators have
funded local programs that disregard laws and guidelines intended to
protect poor families displaced by public action. (See Edgar S. Cahn,
Timothy Eichenberg, and Roberta V. Romberg, “The Legal Law-
breakers—A study of the Non-Administration of Federal Relocation
Requirements,” Washington, Citizens Advocate Center, 1971.)

The issue of non-compliance with federal regulations is emerging
in connection with many different programs and seems to me to be
central to any redesign of the grant-in-aid system. Recent experience
should be studied systematically to see what it can tell us about the
conditions under which guidelines are effective and the conditions
under which they are not. If regional planning reviews are also con-
templated as a way of shaping local actions toward national purposes,
then experience with the A-95 review procedure should be studied to
see if it has been at all effective.

Unless ways can be found to enforce federal requirements when they
go counter to local government preferences, even a reorganized aid
system may turn out to be no more than a disguised way of offering
block grants to communities. Two possible strategies come to mind.
One would be to make the statutory regulations as cléar as possible,
and to appropriate special funds for the administering federal agen-
cies to hire staff and consultants to work on problems of securing local
compliance. The other tactic would be to draw up legislation with a
deliberate intent to enable private citizens to get prompt court action
to stop federal grants where the administrator disregards program
guidelines. Finally, Congress itself ought to monitor the conduct of
federal-aid programs more closely. .



COMMENTS OF WILLIAM I. GOODMAN, CHAIRMAN, DE-
PARTMENT OF URBAN AND REGIONAL PLANNING,
UNIVERSITY OF ILLINOIS

I should like to respond to your letter of January 11, in which you
invite me to comment on the concern of the subcommittee to region-
alize and consolidate a multiplicity of Federal programs. I am happy
for the opportunity to respond. N

I shall suggest broad guidelines or principles, rather than seeking to
fashion the details of a legislative draft. My replies to your ques-
tions will therefore be on the brief side. : '

Let me say first that the basic 1dea merits vigorous pursuit, since it
appears to offer a feasible method for bringing decisions “closer to
home,” while maintaining Federal jurisdiction over’ responsibilities
that are vital to the national interest. T

As a strategy, therefore, it appears to have considerable flexibility
for accommodating a variety of 1deas and innovations that have been
proposed in recent months, while avoiding the danger of polarizing
widely divergent interest groups. : )

What follows is a framework for the operation of a regionalized
planning structure, as addressed to the five questions raised in your
letter. o ;

1. Within present constitutional constraints, how can we provide for
appropriate popular vepresentation of the people whose lives are af-
fected under the plans dvawn up and ewecuted through this regional
planning structure? ) C ' '

Several issues seem to be inherent in this question : Allocation func-

tions at each level of Government, establishing a basis for representa-
tion, investing responsibility for selections and maintaining grass-
roots commimication.’ None of these need pose a constitutional.
impediment. ' ) : - - .
.~ @. The decisionmaking function would continue to be lodged within
the Federal hierarcliy, at various points in the system, in accordance
with the structure specified at later points in this response. The func-
tion of State-local representatives would be of an advisory, mediating,
and review nature.

5. In each of the 10 regions, a Regional Advisory Commission would
be elected at large from the respective States, and from metropolitan
areas with more than 500,000 population (based on the most recent
decennial census). In the case of multistate metropolitan areas, the
State contributing the largest population to the metropolitan areas
would elect the representative. If, however, the total population of a
given metropolis from the State with the lesser proportion neverthe-
Tess exceeded 500,000, it too would select a member of the Commission.

¢. Responsibility for conducting elections and for certifying elected
members would be invested in the States. Responsibility for election
of members from the metropolitan areas could be delegated by the
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State to a suitable agency in the metropolitan area. If a State should
fail to exercise its election responsibility, the Regional Administrator
would have the authority to appoint Commission members to fill eligi-
ble vacancies. :

d. In addition to meetings of the Commission itself, it would be
appropriate for the Regional Administrator and the Commission to
hold a public hearing annually, in order to review work accomplished
and contemplated, to elicit citizen input into the program, and to pro-
vide for an exchange of ideas about the policies and programs being
followed in the region. ‘ ~

2. What objectives or goals should be spelled out in the statute as
@ guide to the operation of this regional planning setup?

. Formulation of a national policy and plan for effective develop-
ment of the Nation’s resources—social, economic, governmental,
environmental, urban and rural, natural, and esthetic. -

b. Establishment of a mechanism to promote mutual. interaction
for planning and resources allocation among all levels of government.

¢. Establishment of a mechanism to promote mutual interaction for
planning and resource allocation between governments and private
enterprise, institutions, and citizens.

d. Creation of a network of Regional Administrators. Regional Ad-
visory Commissions. and a National Development Couricil, with func-
tions and relationships as specified. .

e. Establishment of procedures for eliciting and sharing informa-
tion relevant to the programs and objectives of the Administrators,
the Commissions, and the Council, and for undertaking requisite sur-
veys and analvses.

7. Formulation of a policy and. plan for urban growth and change
and for regional development. S

g. Formulation of a policy and plan for sectors of the national
economy and for the use of the Nation’s natural resources: - .

h. Establishment of guidelines to achieve coordination and integra-
tion within the Federal Government .in administering . Federal
programs. - : ,

+ 7. Separation of the functions of formulating basic policy for de-
velopment. and of implementing such policies, as between central and
regional offices of the Federal executive departments and other units.

j. Improvement in the capabilities and performance ‘in.the opera-
tions of State and local governments. . S

3. What standards rcould have to be spelled out in the statute as
guides for the regional coordinators and as requirements for the per-
formance of local wnits? S

a. Regional Administrators would be the focal points of a network
of advisers and policymakers. Hence it is appropriate to spell out the
overall structure and the relationships. both of which would condition
the performance of the Administrator, and would likewise establish-
perameters and standards for his operation. S

(1) Within the Executive Office of the President, a national de-
velopment and planning staff would report to the President and
the Congress and would be responsible for—

Establishing national development goals. A

Formulating guidelines for the Regional Administrators.

Determining the total allocation of funds for national plan-
ning and development.
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Determining the allocation of such funds to each regional
office.

Evaluating development needs and problems of urban and
rural areas, sectors of economy, and natural resources.

Devising criteria to measure such needs and problems.

Coordinating development policies between regions and
between sectors of the economy.

(2) A National Development Council would be established, con-
sisting of the principal officer of such executive departments and
other units whose programs are coordinated by the Regional Ad-
ministrator. The Council would be responsible for—

Reviewing and approving overall regional plans and pro-

~grams and plans and programs involving two or more
_ regions.

Coordinating such plans and programs as between regions.

Adjudicating conflicts between regional offices relative to
jurisdiction, interpretation of guidelines, and plans and pro-
grams.

(3) The Regional Advisory Commissions would be responsi-
ble for—

Reviewing guidelines for allocations within the region as
recommended by the Regional Administrator.

Reviewing planning and development policies and goals
for the region.

Reviewing plansand programs covering areas in more than
one State located within the region or those involving an
adjacent region.

Mediating interstate or State-metropolitan disputes within
the region.

Advising on coordination of plans within the region and in
proximate regions.

b. Standards for participation by State governments would
include— :

(1) Establishment of an agency, with staff, to develop and
administer a State plan, and the policies related thereto—includ-
ing the elements of land development; conservation and utiliza-
tion of natural resources, human resources, and economic
resources; transportation; recreation; and capital programs for
State services and facilities.

(2) Establishment of one or more agencies, with staff, to facili-
tate interaction between the State government and units of other
governments, in the following functional areas:

Government, operation—inciuding budgeting, revenue and
expenditures, tax policies and procedures, annexation and in-
corporation, capital planning and programing, and relations
with local governments.

Economic development.

Community development and planning—including hous-
ing, transportation, industrial location, recreation and open
space, natural resources, land regulation, and land use.

(3) Formulation of a system for regionalizing, within the State,
such services and offices as would benefit from regionalization, in-
cluding planning and the location of facilities.
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(4) Inmitiation of a continuing process for review and up-
dating, codification, and consolidation, of State enabling and
exercising legislation pertaining to the powers, resources, and
activities of local, regional, and %tate planning and development.

(5) Initiation of a continuing process of review and up-dating
of statutes and procedures pertaining to the fiscal operation of
the State. : :

(6) Initiation of a continuing process of review and up-dating
of the statutes and operations pertaining to voting and citizen
representation—including registration, legislative districting,
and elections.

¢. Standards for participation by local governments would include—

(1) Establishment of a mechanism to review and reorganize
local government, in order to strengthen its capacity for plan-
ning, finance, enforcement, and implementation of programs and
policies.

(2) Preparation and continued up-dating of a community plan,
and policies, pertaining to the development and regulation of
land use, transportation, community facilities and services, open
space, housing and renewal, and other areas significant to physical
development. :

(8) Adoption of social policies, and a program, pertaining to
citizen welfare, health, education, employment, and residential
location and standards.

(4) Establishment of a mechanism to facilitate interaction for
planning and resource allocation between the local government
and other levels of government.

(5) Establishment of a mechanism to facilitate interaction be-
tween the local government and private enterprise, institutions,
and citizens in respect to development planning and formulation
of related policies.

4. What powers would hawve to be lodged in the 10 regional coordi-
nators and how should they be tied to the Presidential office in Wash-
ngton?

«. The Regional Administrators would be appointed by the Presi-
dent, preferably with the advice and consent of both houses of Con-
@ress, to the extent that such ratification is feasible.

b. The Administrators would meet periodically with the National
Development and Planning staff of the Executive Office of the Presi-
dent— '

Annually, to discuss budget allocation and the guidelines for
allocation to the regions, as well as national planning policies
and goals.

At intervals, to review the regional programs.

¢. An annual report would be prepared by the Administrators for
submittal to the Office of the President, the National Development
Council, and the President.

d. The Administrators would be empowered to—

(1) Prepare guidelines for allocation of funds within the re-
gion, subject to directives of the Executive Office and the advice
of the Regional Commission. :

(2) Establish planning and development policies and goals
for the region, subject to review by the Regional Commission.
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(3) Review and approve plans and programs pertaining to the
region as a whole or bearing on a State in another region, subject
to the advice of the Regional Commission, for submittal to the
Development Council for final approval.

(4) Review and approve plans and programs involving two or
more states within the region, subject to review by the Regional
Commission. ,

(5) Resolve conflicts betieen States, or States and metropoli-
tan areas, subject to review by the Regional Commission.

(6) Approve plans and programs of individual States, re-
gions within a State, and localities.

(7) Approve plans and programs involving multiple regional
and local jurisdictions within a State. - .

(®) Alioca,te funds for individual projects, individual juris-
dictions, or multiple jurisdictions within a State. 7

(9) Allocate funds from the uncommitted pool specified below.

5..Should a pool of unrestricted funds be available to each regional
coordinator to be allocated by him in whatever manner would promote
the objectives of the act and comply with the standards thereunder
in order to supply funds which would not be available under any of
the other Federal great programs but would be cited to the success
of a particular plan? If thisis needed, how big « pool would be required
initially?

A pool of uncommitteed funds is necessary—

To establish the power of the Regional Administrator.

To provide incentives for State and local units of government
to shape up their operations. '

To build in flexibility, especially during the period of incubation
of this undertaking.

Twenty-five percent of the funds allocated to the region during the
first year should be unrestricted, i.e., not earmarked. The proportion
might be reduced by five percent annually, to reach a continuing level
of 10 percent. . : ,

This scheme will affect as a minimum the current roster of Con-
gressional committees, the sovereignty of executive departments, and
the President’s Council of Economic Advisors. It is inevitable that
such an impact be exercised, if regional consolidation and decentraliza-
tion are to be achieved, because, in the absence of organized regional
policy, these sources are currently formulating such policies in a frag-
mented and competing pattern. .



HUMAN RESOURCES PROBLEMS, NEEDS AND PROGRAM
ALTERNATIVES:

By MarsuaarL KarLaw, Polw*tner,.]i[ arshall ILaplan, Gans, ond Kahn

One cannot help but be skeptical about the value of conference sub-
jects like human resource planning or policy-alternatives for soeial
planning. Certainly, since ATP decided, somewhat reluctantly (and
happily) about a decade ago, that proper median strips and widths
of curves and gutters didn’t necessarily mean improvements in the
quality of life of people, we have been exposed, sometimes unmerei-
fully, to papers and speeches about the need for planners to think
more comprehensively, to integrate physical planning with social
planning; to relate more to people; and to plan along with people, not
always for people. Yet, while many pens, including my own, have been
set in motion, we must admit, if we are to bé honest with ourselves, that
our contributions have only made a marginal impact on the state of
the arts.

Unfortunately, I promise no revelation in this presentation; only
the reflections of one who has had the opportunity to alternatively
assume the role of evaluator of national, State and local social planning
efforts, and an adversary in discussions concerning the same at local,
State and national levels.

A. Huamax Resouree Prograys: A Brrer HisTorY

1. Unlike many European countries. this Nation has never fully
accepted other than limited responsibility for the social well-being of
its residents. For example, initial efforts at social planning, emanating
as they did out of the depression, were seen by most as only residual
elements in a game plan concerned primarily with surmounting na-
tional difficulties. ' .

World War II, understandably, focused attention on issues unre-
lated to domestic needs. Competition between Congress and the Ex-
ecutive complemented by apparent ideological divisions, often more
weighty in rhetoric than substance, denied the Nation an oppor-
tunity to at least order priorities and develop appropriate strategies
to meet post-war needs. ,

Perhaps the closest we have come as a Nation to creating national
objectives, a precursor one would like to think, to effective national
human resource planning was the legislatively determined prescrip-
tions concerning every American’s right to a decent home and job
contained in the Housing Act of 1949 and Employment Act of 1946.
Yet, unfortunately, neither act was followed by a national commitment
of resources sufficient to translate laudable normative statements into
reality.

! Prepared remarks to the American Institute of Planners Legislative Conference,
January 1971,
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2. Although, as indicated earlier, this Nation’s entrance into the
social welfare arena, even during the depression, was limited, whatever
was undertaken was, in most instances, a first. Because State and city
governments were, in most instances, unable and in a few instances,
unwilling to assume essential welfare and social service burdens, these
functions escalated to Washington. In essence, local governments were
left with primarily housekeeping, public safety and narrow environ-
mental concerns. Their capacity to meet human resource problems was
effectively frustrated. Further, their willingness, given limited re-
sources, and until recently inarticulate local constituencies concerned
with the poor, to attempt to overcome their frustrations was quite
nominal.

3. Federal programs, despite their number (over 400), have had
only a marginal Impact on human resource problems. This is so be-
cause: (@) rhetoric to the contrary, this Nation has never made a
commitment of resources sufficient to achieve measurable success;
(b) the Federal inventory, despite its coverage, presents users or
potential users with a very complex, many times competitive, some-
times duplicating array of assistance options. These options often fail
to respond to the articulated needs and priorities of supposed bene-
ficiaries. Only rarely and not without difficulty could would-be spon-
sors including city halls use more than one program, at any one point
in time, to initiate predefined strategies. In effect, coordinated use of
supposed complementary programs was and remains tough to achieve.

- 4. Unfortunately, the war on poverty was never really mounted,
partially because of a war in a far off country that was never really
terminated. OEO planners and funded local CAAs granted primacy
to defining maximum feasible participation at the expense of develop-
ing an operational definition of coordination at either the national
or local level. Thisdecision lead to creation of countervailing resident
dominated structures in many communities; the opening up of public
decision making processes in some cities in a limited number of re-
source allocation areas; and the initiation of marginally funded, yet
oft times innovative (always numerous) projects in most cities. The
war on poverty, however, unfortunately did not lead to more than
cosmetic changes in the way most public institutions delivered services
in the majority of cities nor did it seriously engage the sustained
attention and commitment of more than a handful of local chief exec-
utives. Rarely were basic city budgets affected.

The war symbolized and perhaps at times unavoidably heightened
(given the very public distribution of limited Federal resources to
the poor and the adversary strategy chosen by OEQ) clevages par-
ticularly among poor black’s and blue collar white ethnics.

5. Model Cities funds unlike OEO moneys flowed through city
hall. City-MNA resident groups coalitions have developed in many
cities. Initial evaluation suggests visible impact in improving the
capacity of some local institutions in many communities to meet city
and resident defined objectives. Marginal White House commitment
by this and the previous administration however, when combined
with the difficulties inherent to the categorical program system, has
impeded development of a suitable Federal response to developed city
plans and programs. Early HUD planning guidelines, since changed,
relative to geographical imitations, comprehensiveness, linkages, com-
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bined with pressures from the neighborhood and tight city budgets
impeded strategic development of local priorities concerning use of
limited Federal funds.

B. HuxaN REsoURCE Procrays: ProBLEMS aAND CONSIDERATIONS

1. I need not repeat for this audience statistics relating to the range
of problems facing this Nation. No longer do we face the luxury of
hidden poverty. No longer can we escape the fact that the difficulties
facing those who happen to be poor merely reflect the general malaise
pervading our institutions, owr political processes, our people.

Poverty remains an inescapable fact of life for far too many Ameri-
cans. Our efforts to eliminate or reduce it have been miniscule compared
to need and marginal with respect to results. Understandable contra-
dictions exist side by side. Division, 'particularly among black and
white, less than affluent and not so affluent, chicano and black, has
accompanied the growing expectations and articulateness of the poor.
Similarly, alienation between the ghetto and city hall has apparently
continued in many communities despite modest.signs of changes (for
the better) in the role played by local institutions:

Racism, an euphemism, for deep class and caste prejudices, pervades
many aspects of American life. It narrows choices open to the affluent
or near aflluent as well as minority and lower income households. It
impedes development of necessary public and private services and
limits the range of meaningful choices open to all Americans. )

If we are to seriously attempt to meet the human resource needs of
this Nation ; if we are to initiate the necessary actions to improve the
quality of life of all Americans, we must be willing to first admit and
then resolve the following problems: '

1. Institutional capacity, money, and decisionmaking.—Many
of our relevant public institutions (Federal, State and local),
lack the capacity to effectively manage even their presently de-
fined functions, let alone accept new functions. Similar and quite
related, many State and local governments are caught in an ever-
worsening financial bind. For example, reveneus in most cities
appear to be rising at an annual rate of less than 5 percent while
expenditures, most of them nondiscretionary, rise at rates ap-
proaching 10 percent.

2. Planners, plans, and decisionmaking.—It is fair, I think, to
state, in concluding this brief historical overview, that planners
and planning has made very little contribution toward either
identifying or resolving human resource problems. The planner’s
quest for respectability has led him to substitute more often than
not technique for insight; jargon for relevance; rhetoric for
strategy. Terms and phrases like systems analyses, PPBS, goals,
coordination, linkages, and priorities, despite the best of inten-
tions, have not become operational in a decisionmaking context.
They have meant little to Federal officials faced with an annual
appropriation cycle and a recalcitrant Congress; a mayor whose
resources are limited, whose agencies are hostile ; a resident of the
ghetto who is out of a job and whose kids are hungry.

3. Politics and decisionmaking.—Good intentions aside, it is
unfortunately becoming increasingly difficult for national, State,
and local leaders to articulate and then seemingly make tough



decisions related to collection and allocation of scarce resources.
The political risks of making such decisions are apparently vastly
compounded if the beneficiaries of public action are clearly the
poor, the black, the chicano.

Our national dialog relative to priorities has become confused with
such terms like “forced integration.” Governors willing to propose
fiscal reform have run the risk of single terms in office ; mayors appear-
ing too sympathetic with objectives of minority constituencies often
survive in office only by tight pluralities rather than majority votes.
Indeed, most of the “good guys” face aborted careers as locally elected
officials. Certainly, America’s melting pot has cooled off (if it ever
existed) and the benignness of its majority population more and more
subject to debate. : '

Structural reform has been the long suit of critics of American-in-
stitutions. Unfortunately, the reformers have rarely achieved a coin-
cidence between their proposals and the real world. Today is no
different. Those who cry for decentralization and neighborhood gov-
ernment do their argument and their supposed constituency little
good when they neglect to weigh economic and indeed social benefits
and costs; when they refuse to become specific or selective concerning
functions, services, and processes; to be decentralized when they con-
vert economic and institutional facts of life to ideological dema-
goguery. Conversely, those who argue for placing more planning and
resource distribution résponsibilities in the hands of regional or State
governments (and subsequently taking responsibility from city and
Federal Government) must, if they are to become relevant, reflect in
their ‘arguments political as well as institutional realities. In essence,
how many States are equipped (inclination and capacity) to accept
more responsibility in the human resource area? What about national
performance criteria? Why is “areawide planning” any better than
city or neighborhood planning (better for all functions and services;
for some functions and services) ¢

C. Homax RESOURCE PROGRAMS: ALTERNATIVE APPROACHES

No easy solutions exist to the many and serious human resource
problems facing this Nation. Unfortunately, however, we have ac-
cepted ground rules defined by the academic egoist or the political
jangoist in debating legitimate Federal policy issues and program
approaches. For example, although this administration is to be con-
gratulated for placing for the first time State revenue sharing and
family allowance plans before the Congress and the country for dis-
cussion, neither proposal should be viewed singly or together as pre-
senting us with the possibility of achieving “Nirvana.” Both proposals
need to be complemented by others if they themselves are to meet
even limited administration objectives. Each proposal must be con-
sidered, and amended, in light of the political, institutional, and hu-
man problems {mentioned above).

Since my invitation to speak before you today was premised on a
desire by ATP to focus on policy alternatives permit me to close by
suggesting some few for your consideration.
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1. State Revenue Sharing

Revenue sharing can be supported on any number of reasonable
grounds. Such a program will, for example, provide States and local
government with funds free of traditional categorical program re-
strictions. Further, such a program will permit governments to secure
such funds on a basis free of pipeline consideration. As important,
revenue sharing will permit cities to more easily (politically) justify
spending categorical funds or funds like Model Cities in poverty
areas. In effect, revenue sharing may be the “bribe” necessary to per-
mit mounting an effective and meaningful war on poverty for the first
time.

Press stories relative to the administration’s revenue sharing pro-
posal indicate that the first year’s share would be close to $5 billion.
At this level, based on various formulas, only a handful of cities
would receive more than they do from their current Model Cities
grant. Even if Model Cities and other categorical programs remain
funded at present levels, one could question the appropriations, given
State and city needs, of this reported fund level. Conversely, if other
programs are cut back significantly, most cities would go beyond
questioning and have problems supporting the bill even asa beginning
step.

Any revenue sharing proposal should: (1) Be based on income and
corporate tax yield; (2) have a pass through formula reflecting both
local revenue productivity and relative magnitude of local needs (par-
ticularly needs related to the poor); (3) provide larger cities with a
proportionately larger share of the total proceeds; (4) should be
limited to general purpose governments; (5) should contain a post
audit which reviews expenditures in light of national performance
criteria (civil rights, etc.) and incentive/disincentives for perform-
ance (additional bloc grants or reduction in pass through).

2. M anagement/Planning

It would be difficult for me both as an evaluator of federally aided
planning efforts, and practitioner of the “arts” to support a continu-
ation of most of 45 separately funded planning programs. Of these
45, only Model Cities has gone directly to and sometimes through the
office of local chief executives. Similarly, only Model Cities and a
limited number of functionally oriented planning efforts have had
more than a ceremonial effect on most cities, particularly larger cities.
As implied earlier, Federal mandates to be comprehensive; to define
linkages, have given limited funds and despite contrary intentions,
built a consulting industry rather than city capacity. At this point in
time, I would opt for providing State and local governments with a
simple open-ended management and priority determination bloc grant.
This grant would go primarily to elected chief executives. It would be
used to develop a staft capacity to determine local problems and to
effectively allocate and manage local resources. Perforance criteria
would pertain more to the role of the chief executive, agencies and
appropriate resident groups than the content or scope of any plan.
Such a grant would facilitate local government efforts relative to
use of revenue sharing funds and categorical programs.
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3. Categorical Programs

Categorical programs, despite the real problems mentioned above,
have served to increase and improve the range and scope of a limited
number of public services. They have also, given their number and
varied routing systems, as well as their performance criteria, guar-
anteed the poor at least a minimal level of direct Federal funds and
services.

Institutional and political realities together with local needs provide
sufficient support for continuation of the categorical program system.
This does not mean, however, that the system should not be radically
amended. ATP should support the following types of changes partic-
ularly in the human resource and community development area:

a. Assuming development and inclusion of specific national per-
formance criteria, including criteria requiring priority concern
for the poor, the number of categorical programs (not the fund-
ing) should be vastly reduced and consolidated into functional
block grants (e.g. Social services, community development, etc.).

b. Complementing such consolidation, statutory and adminis-
trative criteria should be amended to—

(1) Extend the authorization and appropriation cycle;

(2) Eliminate all but functional earmarking with respect
to administrative criteria;

(3) Direct funds to elected officials and general purpose
governments;

(4) Provide for beneficiary involvement in planning and
evaluating programs;

(5) Provide for post audits rather than continuing pro-
gram reviews of the sponsoring agency ;

(6) Minimize processing events;

(7) Facilitate joint agency funding.

4. Income M aintenance and Welfare

A basic component of any new legislative package should be an
income maintenance program. The President’s family allowance plan
provides a useful base upon which to build new legislation. It should
not be reviewed by narrow partisan eyes. Acceptance of needed rhetoric

iven the Nation’s continued adherence to the Protestant ethic (at
least publically) relative to work requirements could, if onerous stipu-
lations relative to these same requirements were actually eliminated
or amended, be an acceptable and necessary price to pay for legislative
enactment. A more important issue, the level of the allowance, should
be debated vigorously. A minimum, approximately double the one
proposed last year would be a proper point of departure. Similarly,
Federal assumption of total welfare costs, if States and local gov-
ernments diverted money “saved” to national priority areas, should
be considered by the administration and Congress.

The above four program thrusts suggest, I think, at least an initial
strategy to meet this Nation’s human resource problems. If they or
a fascimile are accepted, we will have to reexamine our whole revenue
and tax structure. No significant Vietnam peace dividend is apparently
In prospect given the present state of the economy and ever increasing

3
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“nondiscretionary” needs. Certainly an evolving shift from local to
Federal collection of revenue is a proper subject for study given the
archaic and regressive nature of the local tax base. Similarly, continued
elimination of corporate tax shelters and closing of loopholes would
make the Federal system more progressive and more lucrative.



RANDOM THOUGHTS ON PLANNING, PROBLEMS AND
APPOACHES—SMALL CITIES?

By MarsaALL Karran, Partner, Marshall Kaplan, Gans, and Kaln

I have been asked to present some thoughts today about how small
towns and cities should initiate public planning efforts. I promise I
shall be brief in the hope that we can share some thoughts together.

Certainly, it is fair to state that, except for Model Cities, planning
efforts to date have benefited primarily the consulting industry. Most
of you would have to admit that they haven’t really meant a “damn” in
P\;ilding your capacity at the city level to improve the quality of local

ife. ' -

Why is this so? Perhaps it is because of the marginal state of the
planning art; perhaps it is because of the environment in which plan-
ning functions. Certainly, one of the reasons is that very few of you
have anything to really plan. The aftermath of the depression left
small cities’ with primarily housekeeping functions. That is, during
the depression Washington assumed responsibility for most social wel-
fare functions—functions which were up to then either handled locally
by the political party through the “turkey basket at Thanksgiving” or
not at all. As the list of Federal programs grew, State and counties
rather than small cities, became Uncle Sam’s surrogates.

Devoid of responsibility in the social or human resource area, limited
by a lack of resources and the overwhelming impact of national fiscal
and monetary policies in the economic area, communities, like yours,
generally settled back to do only physical planning. While providing
many professionals with jobs and more consultants ‘with contracts,
initial planning efforts, given weak linkages to human problems and
priorities and minimal understanding of market factors, have rarely
had more than a cosmetic effect.

You may ask me why, if planning has been so irrelevant to the ca-
pacity building needs of this Nation’s small cities, Uncle Sam con-
tinues to push it. This is a tough one to answer. Presently there are
over 45 separately funded Federal planning assistance programs. The
total amount of money involved approaches $250 million. .

It is clear that most communities have become involved in federally
aided planning efforts to secure other Federal grants. That is, their
commitment to planning is often only as strong as their desire for this
or that grant which carries a planning prerequiste. Indeed, participa-
tion in federally funded planning efforts as indicated earlier, has not
necessarily helped cities. In some instances, it is safe to say that the
city’s ability to effectively allocate scarce resources has actually been
reduced. Let us dwell a minute on an actual case study. Oakland, Calif.,
acity larger in size than most communities represented in this audience,
provides a good example of the minimal impact of present Federal

1 Presentation before the Annual Congress of Mayors, December 1970, Atlanth, Ga.
(241)
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planning aids. Qakland for years has been the recipient of numerous
separately funded planning programs. Yet the city until recently re-
mained unable to present an enumeration of problems, priorities, and
programs. As implied, Oakland’s city fathers, although not entirely
without fault, should not be blamed altogether for this situation. Indi-
vidual Federal planning grants directed at Oakland were provided:

a. Respective city, county and State agencies without first pro-
viding the mayor or the manager review and/or signoff authority.
In effect, it was almost impossible for the mayor and/or manager,
even if they wanted to, to develop a “city hall” planning capacity.

b. Often without concern for which roles were to be played by
the mayor, respective agencies, or residents in developing plans
and programs. Indeed Federal guidelines were more: concerned
with the precise content of the plan than the effect of that plan
on local commitments, local budgeting processes.

c. Without recognition of other “competitive” or related fed-
erally funded efforts, and subsequently ‘without knowledge of the
impact of these efforts on one another and on the city of Oakland’s
capacity to absorb such new money.

In effect, the “hodgepodge” of Federal planning aids reflects perhaps
more the growth of Federal categorical programs and parallel local
recipient groups than any recognized need to help cities build capacity
at the local level. Only Model Cities provides in effect a direct grant
to city hall for planning purposes.

I am convinced that new planning groundrules are necessary if you
are to develop a local planning capacity which can help you allocate
scarce local resources. Permit me to propose some. They, if followed,
should allow you to, for the first time, develop a capacity at city hall
to manage and ‘strategically direct public and private resources to
achieve “quality of life” objectives.

a. You, as mayors, have spent too much time thinking about your
local planning structure instead of thinking about the roles of those
who would participate and relate to that planning structure. A proper
planning structure is important (understand however that there are no
“best” forms of organization) ; more important however is the role
you assign yourself; your planners, your residents. If you “cop out,”
you lose any chance to really develop a politically realistic planning
base; if you “cop out,” you lose any chance to develop an effective
coalition with resident groups around planning issues and priorities;
if you “cop out,” you permit the professional to set priorities and de-
fine programs. Remember, he is not elected, you are. :

b. You, as mayors, should not give the planning game over to con-
sultants. HUD’s 701 program has built many firms, but not developed
much in the way of city hall capacity. Use your planning funds; be
they local or Federal, to add competent staff, staff you control or
direct. Consultants, if used at all, should come in only under your
agenda, and for specific purposes.

¢. You, as mayors, should insist on reviewing and commenting on
all Federal planning assistance programs prior fo their use in your
city. Several key Federal agencies now provide you with this right.
Others will soon do so. Even if they do not, I suggest that your local
political (and institutional) clout provides you the price of entrance
into the review game. ‘
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d. You, as mayors should insist on one planning process. This
process should have a clear link to your capital improvement and
capital budgeting prgorams. One process need not always imply one
planner. Your prime concern should be that all the diverse planners
in your city are at least communicating with one another; that issues
are raised ; debated ; and resolved with you as an actor in their resolu-
tion. In effect, a good information system may be better for your
purposes than a good plan or the brightest planners.

e. You, as mayors, should mandate resident involvement in prob-
lem and priority selection as well as program development. Recognize
that such involvement means participation by individuals who be-
cause of income or color have been traditionally denied such a right.
Ground rules will be difficult to define easily. Yet, Model Cities has
taught us that city hall-vesident coalitions. despite occasional tensions
and unnecessary rhetoric (on both sides) lead to a more realistic ap-
proach to defining needs, and more appropriate and relevant priori-
ties. As important, such coalitions engender positive changes in agency
. behavior changes, which couldn’t be achieved otherwise.

f. You, as mayors, should learn how to play the Federal and State
“crap game.” Tt’s part of planning. Many of you neither know the
participants nor their programs. Even if State revenue sharing and
consolidated grants are upon us (and I doubt this), you will still need
to deal with your peers in Washington and the region; you will still
need to negotiate with your State counterparts. Ours is a uniquely
complicated system. Fortunately, or unfortunately, it will remain so.

9. Finally, you as mayors, should ask your planners to drop their
pretenses, their jargon. My advice to you would be to fire these plan-
ners who ask you to engage in “long-range synoptic * * * linked * * *
planning. Given the state of arts. I would certainly question, except in
defining general policy objectives, spending more than a marginal
amount, of time looking beyond a few years at a time. Further, your
very size, combined with related resource limitations and institutional
constraints should suggest to you that vour planners ought to limit
their prime attention to strategic areas of opportunity—areas in which
you or your city can have an impact. These can be either in the eco-
nomie, social. or environmental area. You should (assuming I am
correct as to the context within which most of you function), neglect
the advice of those who ask you to be comprehensive in your attention
epan. If you have, however, fallen susceptible to the planner’s jargon
relative to the need for “comprehensiveness,” define the term “induc-
tively.” For example, should you, fortunately or unfortunately, be
faced with the entrance of an industry into your nice clean town,
“don’t first rush to prepare a master plan which will be soon for-
gotten. Take a hard and selective look at what the industry will mean
in terms of different resident immigration patterns, wage levels. class
and caste problems. welfare and traffic burdens, taxes. These are not
hard questions to answer. The pluses and minuses will become ap-
parent without lengthy and expensive studies. As important as the
plan of action that will result from answers to these questions will be
the process set up for determining the answers and the level of in-
volvement in that process of those required to act based on the
answers.

The ground rules that T have just mentioned should clearly sug-
gest to you a definition of planning vastly different from the one
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rost of you are using in your towns and cities. Rather than rely on
your homegrown planners-or consultants to produce a proper plan, a
plan concerned primarily with the physical environment, you will
perceive of planning as the strategic management of limited resources.
Those who will participate in the planning process will of necessity
include yourself, agencies, and residents. %taff will be used by you
primarily to help clarify narrow options and weigh discrete alterna-
tives. Planning will be directly tied to” the budgeting process. Plan-
ning areas of concern will be identified on the bases of specific and
narrow objectives, select problems, and limited priorities. Institu-
tional and staff capacity, as well as budgeting constraints, will weigh
heavily in enumerating alternative work programs.

I would be remiss, given an audience such as this, if I didn’t com-
ment on possible Federal approaches which might assist you to develop
a relevant policy or resources management capacity.

1. I would hope that the Feds would, given their positive experience
with Model Cities and their disastrous experience with other Federal
planning aids, move to consolidate all Federal planning programs,
mto a few open-ended capacity building plans and management grants.
These grants would be available only to elected State, county, or local
officials. They could be used by such officials to hire staff. Financial
penalties in the form of reduced grants must be provided if consultants
were relied npon to produce plans.

2. I would hope that the movement toward consolidated block
grants would not in all instances force small cities to deal only with
States. As you know, State performance and ability varies consider-
ably. Options ought to be open permitting small cities to become re-
cipients of Federal funds without having first to apply to State gov-
ernment. Direct Federal-city relationships; city-regional relationships
or a pass through small city formula should be explored along with
improved city-State relationships. :

3. I would hope that whatever State revenue sharing proposal
finally passes, the Congress would provide small cities with a pass-
through based more on need and population than tax performance.
Indeed, we might well consider converting the revenue share to a dis-
cretionary block grant. :

4. T would suggest that the Feds develop a national recruiting pool
from which small towns could select professional employees. Recruit-
ment, training, placement, as well as initial wage supplements could
be provided by the Federal Government.



THE TWIN CITIES EXPERIENCE

By Tep Kovperme, Executive Director, Citizens League,
o K Minneapolis, Minn. :

|

The most immediate and most fundamental contribution the Federal
Government can make toward the solution of urban a'lprdblems is to
stimulate the creation of representative and politically responsible
policymaking bodies in the metropolitan areas, genuinely able to make
decisions on controversial issues . . . and to stimulate these agencies,
once created, to move toward their own state legislatures.

This effort to “mate” a metropolitan area council with a state legisla-
ture is so central to an effective attack on urban problems that it is
worth underscoring, at the beginning, the ways in which it does depart
from the prevailing assumptions about urban problems, and their
solution :

1. “Planning” is not the problem. We have no shortage of plans.
What is short is—in the urban areas, and at the areawide scale—
an ability to come to formal, binding and satisfactory agreement
on complex and controversial public policy issues. An ability, in

other words, to make decisions . . . and, therefore, a govern-
mental structure at the areawide level competent to make de-
cisions.

_2. Federal funding is not, by itself, a solution. Areawide agen-
cies competent to make decisions are essential to using available
federal dollars well. they may also be able to open up, through
state legislative action, new tax sources to tap the great wealth
that does exist within urban areas, taken as a whole. There is an
assumption in some of the testimony presented to the Subcom-
mittee last October, that only the federal government can tap
this wealth and make it available. The fact has been, however,
that elected officials from the suburbs who sit in the national
legislature have been little more willing to vote these funding

rograms than have elected officials from the suburbs who sit
1n the state legislatures.

3. The Federal Government will need to look outside the frame-
work of its own agencies and programs for the most meaningful
solutions: The urban problem is a problem in local government
organization, not in the organization of federal administrative
agencies, and their grant-making.

4. A sharp change will be required in the present direction of
federal policy on the structure of metropolitan planning organi-
zations. To date, areawide agencies have been required and as-
sisted on the fundamental principle that what is to be repre-
sented is units of government, rather than people. The problems
of the metropolitan areas are, however, not the same as . . . and

(245)
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are larger than . . . the problems of the local government units
which they encompass. True community decisions, that will be
the basis for state legislative action, require more than a con-
sensus among local government officials . . . and require, there-
fore, an areawide policy-making structure that essentially rep-
resents the people of the area.

5. The traditional emphasis, in the federal government’s re-
lations with states and localities, on relations with governors
and with mayors will have to give way to a new emphasis on
relations with state legislatures and to a new emphasis on a
metropolitan, rather than a municipal, definition of the “city.”
The 1970 census, if nothing else, has made it plain that the na-
tional administration can no longer deal simply with the central
city municipality, and believe it is effectively relating to urban
problems. Increasingly, it will have to deal with urban areas as
a whole. The trouble is that urban areas are not presently or-
ganized to be dealt with as a whole. This will be one of the
principal tasks of the next few years. o

6. It will be necessary to abandon many, if not most, of the old
stereotypes about “cities” and “suburbs.”” Not all central cities are
poor, black and Democratic. Not all suburbs are rich, white and
Republican. Properly represented in a properly structured area-
wide council, the various parts of the area will combine and re-
combine from issue to issue.

IT

- Although this strategy . . . of using the leverage of the federal Qov-
ernment to bring together a representative areawide policy-making
council with a state legislature . . . is an unfamiliar one, there are
compelling arguments to support it :

1. Constitutionality, in the American system, the principal
storehouse of powers that are critical to the solution of urban
problems is the state legislature. Federal officials and state gover-
nors can exhort, cajole, entice, propose, criticize, threaten and
perhaps punish. But it is the legislature that must act. It is the
legislature that controls . . . the land-use laws, the tax laws, the
school aid formula, the municipal aid formula, the requirements
for Incorporation and annexation, the building codes, the system

. of criminal justice, the funding of public programs and, in many
cases, the limits on the levies of local units and the salaries of
local officials. “The urban crisis,” as Larry Margolis says, “is in
the state legislatures.”

2. The key to this storehouse of powers is a consensus within
the local community as to what is wanted. State legislators—in-
cluding those from outside the metropolitan area—are frequently
not unwilling to act, constructively. But they will seldom act on a
matter of less than statewide scope in the face of substantial dis-
agreement within the area most immediately affected. No solution
for urban problems through legislative action is even possible,
therefore, without a mechanism for shaping a consensus at the
regional scale.

3. The mechanism, in turn, must have political validity. An
“advisory” mechanism is not sufficient. Nor is a consensus de-
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veloped solely among local officials, or solely among civic groups.
The legislature Wlll inevitably . . . and ean, legitimately .
throw up against any such ploposal the same basic questlon
raised, for example, by federal highway officials, when asked to
tie their projects to metropolitan plans: “What do these represent,
politically ¢”
4. Pohmcﬂ validity requires that the consensus-making mech-

anism (a) be statutory, and (d) represent, in its system of voting,
geographic areas drawn on an equal- populatnon -district basis.

II1

Together, the area-wide agency and the state legislature should
move toward a reorganuatlon of government at the 1'e<rlonal level, on
the following principles:

1. That the need is not for the consolidation or abolition of
local governments and their functions, but for the handling of
functions felt by the local area to be essentially area-w ide in
character.

2. That the issue is not whether a regional level of government
is to exist, but whether the regional wovernment that demon-
strably, does exist—in the form of the big special- purpose dis-
tricts and the newer regional planning auanoements thrown, over
the years, into the area between state and Tocal government—is,
at last, to be controlled on questions of basic pohcy by an agency
oenulnely representative of and responsible to the people of the
region.

3, That, in bringing the existing and prospective regtonal spe-
cial distriets under contr ol, what 1s critical to abolish 1s not their
existence, but simply their independence. Typically, these agen-
cies do a perfectly competent job of building the sewer, water,
airport or other systems to which they are assigned. The problem
is their unwillingness to be coordinated, either w ith each other or
with any general development policy for the region.

4. That the critical need is for a regional pohcy body to be able
to function, with respect to these specml districts, much as the
client/architect/general contractor functions with respect to the
sub-contractors on a major building project. The plumbing sub-
contractor simply cannot be left free to plan, design, build, and
finance his own, “best” plumbing system. He should be the one
to do the plumbing. But he must do it as a part of the larger deci-
sion about the building into which his system is to fit.

5. That the policy must have truly effective controls over these

specialized agencies . . . through an ability to control their mem-
bership, their planning and their finance.
v

Together. as well, as the area-wide agency and the legislature should
move toward a reorganization of the svstem of local ﬁn‘mce. on the
following punmple

1. Non- -property revenues. as they are increasingly used. should
be collected on a uniform rate over the area as a whole and shared
among the various units on formulas which reflect local service
needs and local capacity to raise revenue on their own.
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2. The property tax base itself should be, and can be, shared
among all parts of the region . . . at least, the growth (or a part
of it) of the commercial and industrial valuations whose loca-
tion 1s largely determined by regional and tsate investments in
freeways, airports, transit lines, rivers improvements and other
major public projects.

Burdens and services will both, thereby, tend to be less disparate
among the parts of the region. And a major obstacle, which the present
system of local finance presents to orderly urban development, will
be diminished. Base-sharing, because it works with the taxable valua-
tions of existing local units, is a preferable alternative to the imposi-
tion of a metropolitan taxing district.

A%

The fundamental dilemma is that the two levels at which local
government is presently organized in most metropolitan areas
county and municipal—are, as Dean Campbell pointed out in his
testimony to the subcommittee in October, increasingly not the levels
at which the critical policy and development problems are occurring.
And the regional and neighborhood levels, at which the problems are
occurring, are, presently, organized—if organized at all—in basically
unworkable arrangements. They cannot, that is, resolve conflict.

VI

This problem, which has just been described at the regional level,
exists also at the neighborhood level. There is the same absence of
needed mechanisms for the creation of a representative and responsible
consensus. Just as the legislature does not know who speaks for the
region, city hall does not know who speaks for the neighborhood.

And the influence of the federal regulations is, at present, not help-
ful. Certainly the required “public hearing,” in the highway program,
contributes little toward a resolution of disagreement. Nor, really, does
the citizen-participation mechanism, as presently established. In these,
representation is typically based on a set of racial, economic, profes-
sional and existing-community-organization factors, in which no man’s
vote is equal to another’s . . . and in which, therefore, hard votes are
seldom taken (or are taken only at risk to the survival of the organiza-
tion). Worse: there is typically a separate citizen-participation struc-
ture for each program . .. producing a layering of what are, in
effect, special-purpose districts within the neighborhoods—making
more and more difficult both the administration of general municipal
government and the development of any general policy in the neigh-
borhood. Three things are required:

1. A return to the concept of general government, run basically
by policy officials. A re-assembly of the neighborhood advisory or
decision-making agencies into a formal, multi-purpose body some-
what along the lines of a suburban council. In other words, a sub-
urban council, in the central city.

2. A voting structure based on geographic districts, and on a
sufficiently “fine screen” of districts to represent fully the racial,
economic and other characteristics within a neighborhood.
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3.- Blections, within these districts, to provide legitimacy . . . to
settle the question : “Who speaks for this area” in the only way it
has ever been settled, in the American democratic system.

VII
SUMMARY

The greatest contribution the federal government can make toward
the solution of urban problems is to enable the urban regions to speak
with a single voice to their state legislatures about the needs for
change.

To create this voice, it should :

1. Require an equal-population-district system of represenation
in the area-wide agencies it has designated for the review of fed-
erally assisted plans and projects.

2. Require these agencies to be composed more broadly than
they are at present of individuals representing all interests within
the region. - : s

3. Charge these agencies to develop proposals for presentation
to their state legislatures, and assist them financially.

4. Help the legislatures, financially, with their own studies of
urban problems. .

5. Direct federal regional offices to make grants for local urban
-development projects not on the present basis (“Are your papers
in order?” and “When did you get in line?”) but according to

_ priorities set by the regional agency, based on acceptable measures
of need, fiscal capacity, and relationship to regional policy objec-
tives. :

6. Pass its bloc-grant or revenue-sharing dollars to local units
(where these are not freestanding communities, but simply parts
of a larger urban region) through formulas developed by the rep-
resentative and responsible policymaking body.

(Attachments A and B follow:)

ATTACHMENT A
[From the National Urban Coalition magazine, Ja_nuai‘y—-February 1971]

TWIN CITIES: A STRONG SENSE OF REGIONAL UNITY . . . HAS PRO-
DUCED A NEW METROPOLITAN LEVEL OF GENERAL GOVERNMENXT

The Twin Cities metropolitan area—one of the nation’s major regional capitals,
with, in 1970, about 1,865,000 people—is a unique pattern of settlement. The
corporate cities of Minneapolis and St. Paul are joined in a residential area near
the University of Minnesota campus. The downtowns are in the center of each
municipality, 15 miles apart along the Mississippi River. The cities’ boundaries
form almost identical rectangles, save that St. Paul is—so to speak—tipped on its
side, with its head lying to the east. Both are fully surrounded by a quilt-like
pattern of suburbs, the first of which—West St. Paul—was incorporated before
1870. On the Minneapolis side, which has had about two-thirds of the growth since
1945, the third tier of suburban municipalities is now complete, and a fourth tier
is already beginning to form.

The story of the Twin Cities, which used to be a story of the differences between
Minneapolis and St. Paul, is increasingly a story of the differences—and rival-
ries—among their 136 suburbs.

For all their individual differences, the Twin Cities suburbs are divided
basically by a line from the northwest through downtown Minneapolis, through
downtown St. Paul, and southeast toward Chicago. To the north and east of this
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line incomes, valuations, and public services are almost uniformly lower than in
the higher-value subdivisions and commercial-industrial areas in the rolling
country to the south and west.

It is true that the area’s major concentrations of really poor families—like its
major concentrations of old and substandard housing and its capital needs for
redevelopment—remain within the central cities. Yet, taking municipalities as
entities, measuring by valuations or expenditures per capita or per student, Min-
neapolis and St. Paul usually appear somewhere in the middle. The extremes in
wealth and services are to be found in the suburbs.

PATTERNS OF GROWTH

The fundamental socioeconomic pattern in the metropolitan area is an exten-
sion of the pattern established early within the two cities: the workingmen’s
homes developing to the north and east of the down-towns; the higher-valued
homes moving to the west and south. In Minneapolis, the larger homes appeared
on Lowry Hill, and later around Liake Calhoun and Lake Harriet to the south-
west. In St. Paul, the movement was westward toward the wooded gorge of the
Mississippi. Except for the street signs, the city limits are almost indistinguish-
able; in a real sense, the neighborhoods in the corners of the cities have more in
common with the suburbs across the street than they do with each other.

The community of East Europeans in northeast Minneapolis, even before the
war, spread up into the adjacent municipalities of Fridley, Columbia Heights,
and St. Anthony. North Minneapolis grew out onto the old truck farms of Brook-
lyn Center and Brooklyn Park. South Minneapolis moved down the level land into
Richfield and Bloomington. In the 1920s, the Lake Harriet District extended
itself southwest into Edina—today a community of salaried executives, profes-
sionals, and businessmen with one of the highest median incomes of any munici-
pality in the nation.

The suburban development around St. Paul came much more slowly. The resi-
dential areas serving the University of Minnesota grew northward into Falcon
Heights and Roseville, and the blue-collar Bast Side (which corresponds to Min-
neapolis’ North Side) moved into Maplewood and southeast into the postwar
tract housing along the Mississippi. On all sides, some residential suburbs were
established early beyond the then-existing fringe of development. South St. Paul
was the packinghouse district. Hopkins, on the railroad west of Minneapolis, was
a farm implement manufacturing center. North St. Paul, Osseo, and Farmington
were old farm trade centers—now engulfed by residential subdivisions. Hastings,
south along the Mississippi, and Stillwater, east of St. Paul on the St. Croix
River, were the leading cities of Minnesota when Minneapolis and St. Paul were
just getting started.

Before 1900, people from Minneapolis had established communities on Lake
Minnetonka, and St. Paul people around the shores of White Bear Lake—some
composed of large homes which have maintained themselves, but some composed
mainly of small summer cottages which are now occupied increasingly by lower-
income people. More and more, the wealthy are moving toward the smaller, more
private lakes—into Orono (a reminder of the Twin Cities’ Yankee origins)
north of TLake Minnetonka and to enclaves like Gem Lake or Sunfish Lake, north
and south respectively of St. Paul, or to North Oaks, a private municipality, with
a gate.

After the war the tract homebuilders, too, began skipping out into the country—
particularly onto the Anoka sand plain—with the subdivisions of septic tanks and
backyard wells which were to create a major sewerage problem a decade later.
Before 1959, when the legislature made incorporation possible only with permis-
sion of a state commission, a bizarre variety of suburbs appeared. Hilltop and
Landfall are each a few blocks of trailer homes, incorporated to permit a liquor
license. Medina, Corcoran, and Independence are agricultural townships in-
corporated as a defense against annexation by the small trade centers within
them. Circle Pines appeared as an experiment of veterans in co-op living. Little
Canada remains almost a 19th-century community. still with its French names
and its disdain for municipal services. More recently, there is the federally as-
sisted “new town” of Jonathan to the southwest. And there is Oak Park Heights—
1,237 souls and a 550-megawatt generating station, along the St. Croix.

In the mid-"50s, the dispersal of offices, stores, and industry into the suburbs
largely followed, and reinforced, the residential pattern, the shopping centers
orienting to the high-income neighborhoods, industry relocating around the new
freeways and the airport to the south, and offices gravitating toward both, cre-
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ating a new kind of suburb—psychologically independent of the rest of the area,
aggressively working to build tax base, increasingly a wealthy and influential
rival to the central cities. Bloomington is the prototype, a rural township in 1953
and today, with 81,761 residents, the fourth largest city in the state—in large
measure (ironically) as a result of state, metropolitan, and. central city invest-
ments in a stadium, a new international airport, and two freeways.

A NorTH-SoutH DIVISION

The old east-west, Minneapolis-St. Paul struggle is still discernible, in juris-
dictional conflicts among labor union locals, for example, or in efforts by communi-
ties along the invisible border to shift from one telephone book to the other. But,
more and more, “north” and “south” is coming to be the basic division (as it has
been, traditionally, in Minneapolis city politics), reflecting the basic social and
economic divisions of the area. Currently, it is the essence of a bitter quarrel over
the location of a new major airport—sought primarily for its (presumably)
related commercial development, and therefore tax base.

The northern suburbs have reason to feel desperate. With many large families
of below-average income, and little nonresidential development, tax burdens
on a $20,000 house are twice what they are in some municipalities to the south.
Despite this effort, the levels of municipal and school services (for example,
expenditures per pupil) are still, in many cases, markedly below those in the
south. One statistic is striking: the proportion of families (by high school
district) in which the father has no more than an eighth-grade education ranges
from a low of 1 per cent in Edina to 33 per cent in the Centennial district,
in Anoka County to the north. No district within either Minneapolis or St. ’aul
has so low a proportion as Edina. But none—even in the lowest-income centril
city district—has so high a proportion as Centennial. . o

The increasing movement of blacks out of the traditional neigzhborhoods
of Minneapolis and St. Paul tends to be almost exclusively a movement of higher-
income, white-collar black families into the relatively more éxpensive, rather
than the less expensive, suburbs, There is some significant movement of middle-
income blacks into better housing within the central cities as well. Those niaking
the jump to the suburbs appear to be civil servants, engineers, and other pro-
fessionals, moving south to Bloomington, or into Roseville. or west into Golden
Valley or Minnetonka. Bloomington pirticularly has a sizable number of high-
income blacks—the members of the Minnesota Twins and the Minresota Vikings.

By all accounts, the homes of suburban' blacks are widely dispersed. Almost
literally, no black family lives next door to another. The exception is a cluster
of black families in Maplewood, northeast of St. Paul, where about 40 families
live ‘'on what was purchased as d farm in the late 1940s. Originally a group
of lower-income families, the small community has gradually been changing
as relatively higher-income civil servants or railroad employees move in.

Fewer familites have gone to the northern suburbs, though this is where
more of the relatively lower-priced housing exists. In 1960, for example, Coon
Rapids—then the largest concentration of lower-priced tract housing in the
area—had no blacks at all among its 15,000 inhabitants. (The special census in
1965 showed 88 nonwhites in a population of 26.000—24 of them black.)

All conclusions, of course, are basically affected by the fact that blacks
represent so small a proportion of the total population of the Twin Cities area.
In 1960, nonwhite people represented about 1.8 per cent of the population.
The 1970 census is expected to show nonwhites at about 2.3 per cent. About
three-quarters of these are black: the remainder are mainly Indian, Oriental,
and Mexican. Perhaps 5 per cent of the black population is suburban.

Most blacks, then. still live in three concentrations within the central cities :
one in the Sumunit-University strip west from the St. Paul downtown ; one on
Minneapolis’ north side (the most racially troubled of the three) ; and one,
composed more of middle-class families, in south Minneapolis. This last area
has been expanding most rapidly, moving southward from about 38th Street
down Park and Portland Avenues to Minnehaha Parkway, in the 114-story
stucco houses on their little green lawns that typify Minneapolis. The black
community on the lower north side has expanded somewhat, largely into what
was. a generation ago, the city’s largest Jewish neighborhood. Most of the last
of the older Jewish families left in the late 1960s. principally for the first-tier
western suburb of St. Louis Park where their children had settled after the war.

Restricted as they are, the blacks as a racial group have dispersed more ex-
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tensively than the Mexicans, still in the old part of St. Paul opposite the
downtown. The worst discrimination, like the worst housing and working con-
ditions, is reserved for the Indians. Half of all the Indians in Minnesota
live in the Twin Cities area—virtually all of them in an older apartment and
rental-housing area just south of the Minneapolis downtown.

There are some fascinating indications that.one segment of the really low-
income population does escape the central city : the white families, many of them
originally from farm areas, who skip over the suburban ring entirely to settle
in the second-hand trailers, or the small prefab homes, or the old homes in the
small, dying trade centers in the rural fringe. One Scott County commissioner
insists he knows a hamlet that has been entirely bought up by a real estate firm
which has advertised the houses in the welfare offices and filled the town with
families on rélief. It is a suggestion that badly needs to be followed up. Pushing
the poorest people to the outer edges of the urban area is, after all, the pattern
in most of the world’s metropolitan areas.

The establishment of a set of major “centers” of commercial and industrial
activity in the suburbs is not only a fact of the development since the 1950s, it is
also, now, the conscious goal of public planning. While striving to maintain, and
expand, the downtowns as regional, state, or national centers of government,
finance, and service enterprise, the Metropolitan Development Guide soon to be
adopted by the Metropolitan Council aims, as well, to develop perhaps five addi-
tional locations immediately (and perhaps an additional seven by the end of the
century) as really diversified centers, including large shopping areas, related
office space, high-density (and high-rise) residential, and hospital, educational,
and other institutions. The hope is to have them linked—with each other and
with the downtown-—by as high capacity a mass transit system as ‘the area can
be persuaded to finance and develop.

Before about 1956 the Twin Cities suburbs had little in the way of commerecial
or industrial development beyond implement manufacturing in Hopkins, the
packinghouses in South St. Paul, and retailing in the old, surrounded trade cen-
ters—and the postwar strip shopping centers (“Miracle Mile”) in the first-tier
suburbs. Then, about 1956, General Mills relocated its headquarters into a new
office structure in the first-tier suburb of Golden Valley west of Minneapolis. At
about the same time, the 3M Company was expanding its corporate offices in
the first-tier suburb of Maplewood, east of St. Paul in 1956, too, Dayton’s (in
1945 a department store in downtown Minneapolis; today—as the Dayton-Hud-
son Corp.—one of the largest merchandising organizations in America) opened
Southdale, the first of its new weather-enclosed shopping centers, in the high-
income southwestern suburb of Edina. In the late 1950s the area’s major com-
mercial airport was expanded south of the two downtowns, and the first stretch
of interstate freeway was built west from it, past the new Metropolitan Stadium,
along he northern border of the second-tier southern suburb of Bloomington.

Today, this stretch of I-494 is a solid strip of commercial development, marked
at its eastern end, opposite the airport by the new home-office tower of Control
Data Corporation and—six miles down the road—by the high-rise tower of the
new 600-room Radisson South Hotel. Planners now estimate that the cluster of
development at the west end of I-494 may, by 1980, have as many jobs as the
-central business district of St. Paul. East of St. Paul, meanwhile, 3M Center is
now projected to double to about 21,000 jobs by 1980.

Sonthdale became the pattern for the area’s highly concentrated retail devel-
opment, three- (major) store centers, then four-store centers, then five-store
centers; first to the southwest, then to the northwest, then to the north of St.
Paul, next to the southwest of Minneapolis, and after that to the south of St. Paul
around the interstate belt. Increasingly, prime office space is planned and devel-
oped around these centers, and now that shopping peaks have become an evening
and weekend phenomenon, perhaps on top of them as well,

With all this, the downtowns have remained vital. Both underwent major
commercial-area renewal during the 1960s, and retain the growing headquarters
of the local, regional, national, and multi-national firms based in this metropoli-
tan area. Above the Minneapolis skyline, in the spring of 1971, will rise the steel
for the 57-story home office of Investors Diversified Services and Dayton-Hudson.

The whole functions as a metropolitan system of retail, office, industrial, and
cultural facilities made possible by the not-yet-really-congested system of major
roads. Office employees drive into the Minneapolis downtown from the far west-
ern suburbs (though the western end of St. Paul, a short trip the other direction,
is increasingly popular). Blue-collar workers from the northern suburbs drive
to the commercial and industrial facilities in the southern and western suburbs.
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Conventioners drive in the evenings out to a developing entertainment complex
in Chanhassen, a third-tier southwestern suburb, while suburbanites drive in to
the symphony downtown. Residents from the outlying, truly rural towns drive
in to the employment centers around the freeway belt without ever seeing down-
town. And executives- transferred to- the Twin Cities area and.advised that
Edina is the place to live, drive everywhere.

The forces—both of the market and of public planning—that will impel the
suburban development toward ever-larger ‘“‘centers” in the '70s and ’80s raise
major problems which the metropolitan area is only now beginning to try to
resolve. The enormous amount of cross-area movement at peak hours will pile
huge volumes of traffic onto the freeways which intersect near the Minneapolis
downtown (geographically, the center of the metropolitan area), and which are
depended on, as well, to carry the traffic destined for downtown. Either new
radial facilities (highway or transit) must be built to improve the accessibility,
and the growth, of the downtown, or additional freeways must be cut through
the city, around the downtown. The same “centers” policy is concentrating high
property valuations into what are, in most cases, already the higher-income
municipalities, requiring major adjustments in the system of local public finance
to support educational services, particularly in the bedroom suburbs. Again,
since the central cities have, and will continue to have, the largest of the major
centers, the issues of transportation policy and fiscal policy thus raised are not
“central city vs. suburban” issues in the old and stereotyped sense. They divide
the suburban municipalities—Minneapolis area suburbs and St. Paul area
suburbs ; northern suburbs and southern suburbs; older, first-tier suburbs and
newer, third-tier suburbs—in exceedingly complex patterns, now emerging in the
policy debates in the new metropolitan government.

PaTtHs To UNITY

A strong sense of regional unity that appeared in the Twin Cities area about
1966 has produced a new metropolitan level of general government for the seven-
county area, structured on a one-man-one-vote basis and likely by 1972 to have
its members directly elected.

Several streams flowed together into the consensus that made this new
structure possible. One was the realization in both Minneapolis and St. Paul
that, in economic growth as in professional sports, the critical competition in
which they are engaged is not between themselves, but between the Twin Cities
area as a whole and the other metropolitan complexes: Kansas City, San Fran-
cisco, Chicago, Atlanta. A second was the steady consolidation of privete institu-
tions once organized separately on a “Minneapolis” and “St. Paul” basis: trade
associations, labor contracts, sales districts, religious denominations, and all
manner of increasingly expensive educational and cultural activities, reflecting
the reality of the metropolitan “city.” A third was the increasing investment
of central city enterprises in suburban development: the retail centers built
around the Dayton’s stores, the hospitals that are satellites of downtown hos-
pitals, the office buildings constructed by downtown property developers. A
fourth was the recognition, which spread rapidly through the governmental com-
munity, that the area was in fact getting “metropolitan government” inevitably,
piece by piece, with the creation of separate, areawide special-purpose districts—
none of which could be coordinated easily with each other or with any general,
areawide development plan.

The Metropolitan Council, created in 1967 with the broad support of the local
government and civil leadership, was therefore aimed consciously and specifically
at handling only those large and highly strategic services and facilities that were
critical for overall regional development and clearly beyond the capability (or
the interest) of the units of local government. Legislatively created, and placed
“somewhere between” local and state government (as the Attorney General
ruled), the council consists of 14 members representing districts of equal popula-
tion created by combining the reapportioned state senate districts by twos. As
an initial (and presumably interim) arrangement, members are appoinfed by
the governor who also names one citizen of the area as its chairman. The council
took over the powers and the staff of the Metropolitan Planning Commission. It
was regional agency to review the federal-aid applications of local units. And it
was given by the state the additional authority to “suspend” if necessary the plans
and projects of the areawide special districts. It has a tax levy which brings in
about half its $3 million-plus annual budget. .
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The primary function of the council, at least in these early years, is not so
much to build facilities and to administer services as it is to make possible a
formal consensus within the Twin Cities area that will unlock the powers
of the state legislature to create the mew metropolitan authorities and
institutions, and to reorganize the systems of local government organization
and finance, for the new pattern of development and decisionmaking that lies
ahead. The process began in 1959, when the council’s proposal for the organiza-
tion and financing of an areawide sewerage system resolved the disagreement
within the area which had deadlocked the legislature since 1961. In the past 1S
months, all local sewage treatment plants and all interceptor sewers have been
taken into what will be developed and operated as a full metropolitan system.

The pattern established is to organize these operating functions, as they are
agreed upon, not in a kind of “city manager” system on a grand scale, but under
separate but subordinate boards, supervised by citizen members and responsible
for the specifics of program policy—leaving the Metropolitan Council free to
move on to the next major issue of areawide development. The council directs the
specialized boards, as a ‘“general contractor,” by appointing their members, by
controlling their finances, and by laying down the basic plans within which the
“subcontractors” must work.

Refuse disposal (not collection) is falling into this pattern, though here the
“operating” agencies are the seven county governments, which will acquire and
run the landfill sites. So, too, is major open space. It is likely the 1971 legislative
session will gather together the major transportation planning programs on a
similar model. The council has been designated the regional agency under the
federal block-grant programs for criminal justice and for cooperative health
planning. It will bring to the legislature in 1971, as well, a proposal for a regional
role for itself in housing (though not at first as a builder).

STRENGTHENING ALLIANCE

The Twin Cities area has developed both a regional government—in the Met-
ropolitan Council—and a set of institutions through which the local governments
can express their interests as municipalities, counties, and school districts in
questions of regional policy. The decision has simply been not to try to combine
in a single regional agency what are seen as two quite different functions.

Separated from any current role in local government, the members of the coun-
cil and of the subordinate boards (many of whom have extensive prior experience
in local government) are beginning to reflect a new pattern of interests among the
different parts of the Twin Cities area. What seems to be emerging is a recogni-
tion of the community of interest among those parts of the area that are, at any
given time, experiencing the particularly heavy costs both of development and of
redevelopment, as contrasted with those parts of the area whose basic facilities
are essentially “in and paid for” and are still some decades from obsolescence.

Currently, this implies a strengthening alliance between the central cities and
the third-tier suburbs, particularly to the north, as the area moves toward its
decision on ithe reorganization of its system of local finance. This may be sup-
ported even by the first- and second-tier suburbs—mnot so much out of an enlight-
ened interest in orderly new development and in strong core cities as from a
pragmatic interest in a system which will provide for them, as well, when (in-
evitably) their own streets, schools, housing, and commercial areas must also be
rebuilt. The example of Minneapolis, which turned away suburban pleas for help
in the 1950s on the argument that it had paid .its own way (the assumption
seemed to be that its facilities would last forever) is fresh in the minds particu-
larly of the early-postwar suburbs, which are not too far from feeling the de-
terioration of their inexpensive housing and the growing competition from
businesses on the freeway belt just outside their boundaries.

The graceful shift toward increased reliance on nonproperty taxes for local
government is now almost certain to come in the form of sales or income taxes
vollected at least regionwide, and distributed to local units on new formulas
which better reflect community need and ability to pay. Egssentially, this prin-
ciple may also be applied to the property tax, pooling a portion of the growth
of nonresidential valuations on a seven-county basis and apportioning perhaps
half of the increased base legally to all parts of the region, on a per-capita basis
to be taxed at least for schools, if not for municipal and other services. Some
such arrangement now seems essential as valuations continue to concentrate in
the relatively few jurisdictions that contain major diversified centers. The pas-
sage of such a bill in the lower house of the legislature in 1969, by a coalition of



core-area, northern suburban, and fringe-area representatives, is perhaps the
clearest evidence of the breaking down of the old assumptions about “surburan’
versus ‘“‘central city” interests in this urban area.

ATTACHMENT B

[Statement by the Citizens League before the House Committee on Metropolitan and
Urban Affairs and the Senate Urban Affairs Committee, March 1, 1971}

METROPOLITAN ISSUGES AND METROPOLITAN ORGANIZATION: 1971

One of the outstanding achievements of the Minnesota Legislature in recent
years has been the creation of the Metropolitan Council. This new state-created
institution of local government has given the Twin Cities metropolitan area the
capacity really to solve the complex and urgent problems of urban development
which remain unsolved in most metropolitan areas, and it has in the process
brought the State of Minnesota, and the Minnesota Legislature specifically,
national attention and national acclaim.

This new institution—the Metropolitan Council and its related “executive”
agencies—is evolving through a series of legislative sessions. In 1967 the Legis-
lature concentrated first on what was at that time most critical : the construction
of essentially the “legislative” or policy-making side of the new areawide struc-
ture. In 1969 the Legislature began laying out the structure for the implementa-
tion of the Council’s plans and policies, particularly in the urgent area of sewage
disposal. Now in 1971, with the foundation well established, both sides of the
new areawide governmental structure are ready for further development by the
Legislature.

The Citizens League is pleased to have this opportunity to appear to offer its
views on the issues that are presented this year and on the further steps that
can and should be taken. We have followed the work of the Metropolitan Council
closely since its creation. We have continued to study the issues. We hope we
may be in a position to evaluate both the performance of the institution and
the basic legal framework on which it was established.

WHY THE METROPOLITAN COUNCIL Was CREATED

It is useful at the beginning to recall the context in which the proposal for a
Metropolitan Council came before the Legislature in 1967. It had been increasingly
apparent for some years that problems were appearing which were beyond both
the responsibility and the authority of any of the existing units of local govern-
ment—municipal or county. They were, at the same time, issues whose direct
effects were largely confined to the metropolitan area itself. The most pressing
of these, from about 1961 on, was the multi-faceted issue of sewage disposal.

Needing new authority for the creation of new governmental oragnization and
powers at the areawide level, the Twin Cities area turned to the Legislature. But
it proved—in the legislative sessions from 1961 to 1967—extremely difficult for the
Legislature to act. It was clear the problems were not essentially engineering or
technical problems. The fundamental difficulty, the Legislature came to feel by
1967, was, rather, the absence of a formal, representative, responsible consensus
within the Metropolitan area itself as to what was wanted . . . on the basis
of which the Legislature could then make its decision.

In 1967, therefore—laying aside for the moment questions about administration
and finance—the Legislature concentrated on the creation of a mew structure
genuinely able to speak for the urbanized area as a whole, the Legislature gave
to the new Metropolitan Council a specific charge to return with specific deci-
sions and proposals on key issues—sewage disposal being chief among them. The
Legislature also gave the Metropolitan Council certain limited but important
coordinating authority over the independent special-purpose districts which had
been created one at a time over the years in response to the perceived need for
the handling of certain problems at the metropolitan level.

THIS ForRMULA HAS SUCCEEDED DRAMATICALLY

The Legislature’s perception that the first job was not to build facilities and
run programs, but rather to reach a local agreement on what should be built
and what programs should be run, laid a sound foundation. The Metropolitan
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Council went to work quickly to hammer out within the seven-county area among
all the interested parties an agreement on a physical, financial and governmental
plan for the collection and disposal of sewage. This plan was presented to the
1969 legislative session. It formed—as hoped and expected—a consensus which
permitted the Legislature to respond as it typically does to what it considers
essentially local bills . . . evaluating the proposal in relationship to state policy,
checking to be sure that all affected groups had in fact been given a fair hearing,
and in the end modifying and improving the plan submitted.

Two things were thus dramatically demonstrated: First, the appropriateness
and effectiveness of the basic arrangements on which the Metropolitan Council
was set up; and, second, the critical importance and usefulness of orienting
a representative metropolitan agency to a state legislature—which is, after
all, the principal storehouse of powers critical for the solution of urban problems.

THE L.Aw HAs RECEIVED INTENSE ATTENTION NATIONALLY

Beginning immediately in the summer of 1967, Minnesota began to be visited
by the urban reporters for newspapers in other metropolitan areas, by political
science students, by delegations from other legislatures, by local officials, and
by delegations of businessmen . . . all eager to see firsthand what had been
created here, how it had come to be created, and how successfully it was oper-
ating. Officials of the Metropolitan Council, and some legislators as well, began
to be invited elsewhere to answer the same questions. The list of areas interested
is a long and impressive one: San Francisco, Chicago, Denver, St. Louis, Balti-
more, Washington, Dallas, Atlanta, Detroit among others. '

Two principal forces have been at work stimulating this interest:

The desire for regional unity everywhere

By the late 1960’s leaders in most metropolitan areas were coming to
realize that in an important sense their concern about “city” problems
rested on their definition of a “city :” When viewed as individual municipali-
ties, many cities were indeed seriously and increasingly suffering from a
shortage both of financial resources and of leadership; yet it was increas-
ingly apparent that the “cities” of America—viewed as the rapidly-growing
metropolitan regions—were, in fact, the nation’s great centers, both of
wealth and of brains. The problem was that they were not organized
in such a way that these resources could be released locally for a direct
attack on their local problems. Seen this way, the challenge became to
organize their systems of local government and local public finance so that
these resources could be brought to bear. As early as the mid ’50’s, efforts
in this direction had been made in a number of metropolitan areas—almost
always without success.

The need for a federal urban policy

Increasingly through the late 1960’s too, the federal government was begin-
ning to try to relate to urban problems at the metropolitan scale. With the
1970 census, which confirmed that everywhere the central cities are now a
majority part of the larger urban region, this has now become imperative.
More and more we will see the federal government trying to deal with the
urban area as a whole.

The problem is that metropolitan areas are not presently organized to be
dealt with as a whole. Organizations at the metropolitan level do exist, now,
in most of the 233 standard metropolitan statistical areas. But they are
typically set up on a basis which does not let them operate effectively as
spokesmen for the area as a whole . . . principally because, as a result of
the way in which their voting is structured, they do not fairly represent all
the people in the area. There is currently in federal court in Cleveland a test
challenging the basic principle of representation in these agencies, which is
of potentially enormous significance: If the court does, in fact, strike down
the “one unit, one vote” system in these agencies, there will be a critical
need—from the point of the national government—to try to develop new
and workable arrangments for representation and voting at the metropolitan
scale.

Minnesota’s Metropolitan Council seems at this point the best, if not the only.
answer : A formal, legislatively-created, effective decision-making body provided
with meaningful resources for its planning and invulnerable on the population-
equal requirement for voting. The success of the new institution being developed
by the Legislature in Minnesota is, therefore, of major national significance.



257

WHAT LEGISLATIVE DEcisions HavE BEex KEYS T0 THE SUCCESS OF THE Law?

Four principles were built into the 1967 and 1969 act which have turned out
to be absolutely essential for the successful functioning of the new metropolitan
governmental institutions. They are worth bearing in mind as we take up the
question of further changes in 1971:

Limited powers, on arcawide functions only—The Metropolitan Council
was not given home rule powers: The decision on the functions to be under-
taken, the form of organization, and the financing authority remains with the
Legislature. In assigning functions, furthermore, the Legislature carefully
confined the Council to areawide functions only. We believe the Council in
its first four years has respected this distinction. It has sought to coordinate
primarily the decisions of the independent special districts set up to
operate areawide, or nearly areawide programs. The line is harder to draw
in the case of decisions made by individual municipal or county units, yet
here, too, we think the Council has moved carefully. It has on occasion inter-
vened in decisions about the design of highway interchanges; on the other
hand, it refused to be drawn into a dispute among municipalities over de-
velopment of a central fire training facility. An inter-community problem, in
other words, the Council reasoned, is not always a metropolitan problem.

Concentrate on policy issues.—The Legislature introduced the Metropolitan
Council not because the areawide special districts were not effective in build-
ing and operating their own facilities (they were, and are), but because it was
proving impossible to coordinate these special districts with each other, or
with any general plan for the development of the Twin Cities area. In other
words, because the policy decisions were missing. This was, and has remained,
the Metropolitan Council’s primary job.

A number of extremely complex and controversial issues were presented.
By confining itself to the policy questions, it would be possible for the Coun-
¢il to move fairly rapidly, across a broad front, in its attack on metropolitan
problems.

We have found, and sense ourselves, some feeling that the Metropolitan
Council has moved more slowly than the Legislature had hoped, and perhaps
more slowly than it might have, on these policy issues—particularly in the
preparation of its Metropolitan Development Guide and in the translation
of the principles and policies of the Guide into specific situations on the
ground. Nevertheless, we cannot believe that these key policy decisions would
have been made faster if a greater part of the Council’s time had been drained
away by the issues that inevitably arise in the supervision of construction,
the operation of facilities, and the hiring of peopie. By keeping the Council
free of this kind of time-consuming operational decisions, the Legislature
has at least provided the opportunity for a more rapid attack on the key
issues facing the area. Members of the Metropolitan Council have involved
themselves, personally, deeply in these issues. They have not simply come
to the every-other-Thursday meeting to approve proposals laid before them.
As a result, they have become educated about the intricacies of the issues—
and thus able to go out into their constituency to explain the Council’s pro-
gram. We must recognize, too, that, especially between 1967 and 1969 the
Council found itself involved in issues beyond those presented to it by the
Legislature—as a result of federal legislation in the areas of criminal justice,
health, and housing, which required decisions on a regional scale.

An ability to make decisions.—The Legislature in 1967 saw clearly that,
if the Metropolitan Council were to function to produce the kind of consensus
in the Twin Cities area on the basis of which the Legislature could act, it
must be structured so the voting system worked effectively. This meant that
the representation had to be set up so that districts represented simply equal
numbers of people. In establishing the Metropolitan Council on this basis, the
Minnesota Legislature made a distinction which has totally escaped most,
if not all, other metropolitan areas: That is, the distinction between a mecha-
nism for reaching consensus among the people of the metropolitan area, and
a mechanism for reaching consensus among the units of locael government
within the metropolitan area. We have provided, here in Minnesota, for both
these mechanisms. The Metropolitan Council represents the interests of the
people of the Twin Cities area in issues of metropolitan concern. The in-
terests of the local governments are represented through the associations of
municipal, county and school officials. Both are essential. But they are dif-
ferent. And it has been esgsential not to confuse the two. Put another way:
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The Legislature acted within the basic structure and tradition of Minnesota,
which does not provide for interlocking levels of government. One level is not
built out of another.

Manifestly, this system works. Controversies continue in some cases about
the merits of what the Metropolitan Council decides. But the Metropolitan
Council is able to make decisions. And the system of voting is felt to be fair.

Assign operations to “subordinate boards.”—The Legislature’'s approach
to metropolitan government has been essentially to pull together the area-
wide special districts under a representative and responsive metropolitan
council. The Council represents essentially the policy-making side; the “oper-
ating,” “executive” side consists of the special districts that remain respon-
sible for the construction and administration of their respective systems, and
for the specialized “program policy” issues that need not. and should not,
find their way into the Metropolitan Council at this state of its work.

The closest prototype for this organization of metropolitan decision-making
has, of course, ben the Sewer Board. The Council appoints the board members.
prepares and adopts a comprehensive sewer plan and program for the board
to implement. and it approves the annual budget of the board. We believe the
record of 1969-71 confirms the soundness of this approach: The legislative
charge in 1969 to finance and develop a truly areawide sewerage system has
been implemented probably more rapidly than almost anyone would have
expected. In less than two years, the new agency has been set up and staffed.
It has taken into areawide ownership the treatment plants and major inter-
ceptors, bonds have been sold, construction is under way; the area is, in
short, well on its way really to getting on top of the fundamental problem
of water pollution and waste disposal which remains so very largely unsolved
in so many major metropolitan areas. We believe this success is in part trace-
able to the legislative decision to spin off the construction program into a
sewer board separate from, but not independent of, the Metropolitan Council.

How ARE THE MAJOR RELATIONSHIPS WORKING?

The insertion of a level of metropolitan decision-making into the governmental
system between the state and the existing local nnits could not have heen expected
to come without some uncertainty and some friction. Not all questions could be
anticipated. Not all working relationships could be predicted. Measured against
the importance and complexity of this change in governmental organization, how-
ever, the difficulties that have, in fact. arisen since 1967 are not fundamentally
serious, It is essential to remember that up to 1967 there was virtually no metro-
politan area in the country where a metropolitan reorganization of this sort has
ever succeeded at all:

Metropolitan/state relationships.—In 1967 the Legislature essentially rec-
ognized that the Twin Cities urban area. like each other urban area in Min-
nesota. needed a council within which the problems of the urban area as a
whole could be talked out. Twpically, elsewhere in the state, this purpose is
served by the municipal council. Tn the Twin Cities.area. because the existing
municipalities embrace only “neighborhoods” of the entire area. it Was neces-
sary to create a new council for the metropolitan area. The Legislature did
not want to create a single municipal government at this scale replacing the
existing local units. It did. howerver. recognize that the Metropolitan Council
is, in some respects. performing the local policy function handled elsewhere in
the state by the municipality. The Attornexr General’s opinion reflects this
unique status of the Metropolitan Council ; Neither a fully state agency nor
a fully local agency, but something in between. having some of the character-
isties of each.

Clearly, each level depends on the other. The State Pollution Control
Agency, for example, depends on the “local’” Metropolitan Council and the
Metropolitan Sewer Board. actually to construct and operate the sewerage
system necessary to meet state water quality standards in the Twin Cities
area. The metropolitan agencies, from the other point of view, depend on the
PCA for the framework of standards and guidelines that will let them know
what to build and how it is to be operated. In the pollution and sewage dis-
posal area this relationship seems to have worked well over the past several
years. Much the same kind of relationship exists in the development of other
major systems in the Twin Cities area. With respect to airports, for ex-
ample, the state, which does not build airports, depends on a state-created



local agency to locate. construct and operate facilities. Again: The metro-
politan agency depends on the state for the framework of statewide plans
and guidelines.

Metropolitan/local relationships.—One of the most striking things about
tthe 1967 legislation—in which the Legislature established a metropolitan
council without (as in the metropolitan consolidations in the South) elimi-
nating the local units—was that the officials in municipal government not
only concurred in but also adtively championed the proposal. We have not
reviewed in depth the history of Metropolitan Council/municipal relations
over the last two or four years. We are aware of some complaints by some
municipalities of a “lack of contact” by the members of staff of the Metro-
politan Council, or both. There have also been, of course, individual dis-
putes—as over the design of a particular highway interchange—between
the Council and an individual city or village. By and large, it is our im-
pression that the relationship between the new metropolitan level and the
municipal level is no worse—and is perhaps substantially better—than the
relationship between municipal and county government, or between munici-
pal and state government. We see nothing in the last several years, at any
rate, to compel as this point a structural change in the organization as
established so far. Some additional efforts, and procedures, to assure timely
consultation with the affected local units would be helpful.

Clearly, we are in a period in which ¢the responsibility for carrying out
governmental functions in many different areas is shifting back and forth
across the invisible line that divides municipal from county, county from
metropolitan, and metropolitan from state. It is the Legislature that is basi-
cally organizing and directing this reallocation of powers and funations. It
is too early at this point to tell what the new division of responsibilities will
look like, when the process is substantially completed. Municipalities may
then, for example, be performing street maintenance even on “county roads.”
Counties may be owning and operating certain libraries or parks now owned
and operated by municipalities . . . just as in recent years counties have
taken over what were formerly municipal public hospitals and even lower
courts. The line between county and metropolitan is, at this point, perhaps
the most unclear, and in dispute.

Metropolitan Council/subordinate board relationship.—The Legislature
in 1969 set up the Sewer Board separate from, though not independent of,
the Metropolitan Council. This relationship—much in the nature of a basic
legislature/executive relationship—has produced (as has been reflected in
news accounts in recent weeks) some visible conflict between these two
entities. Again: While we think it would be desirable for the Legislature
to watch this relationship between the Council and its subordinate agencies
closely, we do not see at this point that a restructuring is called for. In some
respects. the apparent conflict is probably not unhealthy: Real disagree-
ments over policy direction are thus brought out into the open. And the ag-
gressiveness of the subordinate ageney may perhaps be pushing along the
developmenut of issues, and of decisions, faster than would otherwise oceur.

Certainly, more difficulty has been experienced between the Metropolitan
Council and other areawide (or larger-than-municipal) agencies that are not
vet in the Metropolitan Council/Sewer Board relationship. The principal
example has, of course, been the Metropolitan Council/Metropolitan Air-
ports Commission relationship. The present arrangement, in which the MAC
initiates proposals and the Council reacts. has proved an unproductive ar-
rangement for reaching decisions. After the second suspension of the Ham
Take proposal, it does appear the Metropolitan Council is moving to prepare—
again in its eapacity of something like the “general contractor” on the job
of metropolitan development—the basic poliecy guidelines that will give
the MAC some direction in the planning of its facilities . . . particularly
some direction about the number of major airports and the general area in
which they should be located. The experience with sewers. on the other hand.
and the rapid development of that system suggests that more progress could
have been made on the airport problem if the MAC had been in an essen-
Ei.ally subordinate board, or “sub-contractor”, relationship to the Metropolitan

ouncil.

Once more : We should not forget that, whatever the problems to date in the
experience with the new metropolitan institutions in the Twin Cities area, the rec-
ord—compared with the record in most other metropolitan areas around the coun-
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try—is, and is generally regarded as, an outstanding one. Almost nowhere else
has it been possible at all to create a metropolitan council that is at the same
time effective and accepted. The rapid progress we have made here since 1967
is a great credit both to the people in the governmental system and to the State
Legislature which has designed it.

WHAT ARE THE DECISIONS NEEDED IN 19717

A great many proposals are already on their way to, or are already in, the 1971
Legislature for further changes in the organization and powers of the metropoli-
tan agencies . . . or in their relationships with state or local agencies. Inevitably,
therefore, this Legislature will be making decisions about the direction and pace
of development of this new areawide governmental structure. We have tried to
suggest, in what we have said so far, the principles that seemed to have worked
up to this point and that ought to be applied to the decisions to be made this year.
The specific areas of proposed change, and our conclusions about the actions
that need to be taken, may be summarized as follows :

Ohanges in existing independent special districts.—We believe the remain-
ing areawide districts, not now clearly under the policy direction of the Met-
ropolitan Council, ought to be brought into this relationship in 1971. There
will need to be some variations from one distriet to another. And, not every
district should continue to exist separately once brought under the Council’s
Jjurisdiction.

® Metropolitan Airport Commission.—We urge the MAC be made a sep-

arate service commission under the Council on the “Sewer Board Model.”
Representation should then cover the suburban as well as the central
city portions of the area. The MAC, thus reconstituted, should continue
to own and operate the airport system for the Twin Cities area. We fully
recognize the interests of the state in this system, through which most
residents of the state pass when they are traveling to other parts of the
country. But it seems clear to us that the interest of the state requires,
not a transfer of the administrative management.of the system to some
agency, but rather a completion of the state’s own plans for airports,
indicating the way in which various cities are to be served. The Metro-
politan Council and its subordinate MAC will then follow these guidelines.

o Intra-urben trensportation.—We recommend the Legislature convert

the “management committee” in the inter-agency transportation plan-
ning program established in 1968 into a statutory Transportation
Board, with members selected by the Metropolitan Council. This board,
taking its general direction from the Council and its development guide,
should give direction, in turn, to the “operating” agencies responsible
for the auto/highway and the transit modes. These ‘agencies should
have their roles redefined by the Legislature, so that the Highway
Department—as the competent public works agency—becomes respon-
sible for building the facilities both for autos and for transit; and
the Metropolitan Transit Commission becomes an enterprise-oriented
agency responsible for managing the use, and improving the utilization,
both of the vehicles and of the rights-of-way.

® Parks and open spaece.——We believe there needs to be a metropolitan

agency under the Council. The law, as re-passed this year, should in-
clude a procedure for the gradual incorporation of the Hennepin County
Park Reserve District into the areawide district—on terms agreeable
to the present members of the HCPRD. Individual counties should be
given a role in the operation and maintenance of the parks in the
metropolitan system to the maximum extent they desire.

®. Watersheds.—We believe it must be made clear that these are inde-

pendent special districts in the metropolitan area whose plans and
projects are subject to review by the Metropolitan Council, since they
so profoundly affect the basic ecology and development of the region.

Additional responsibilities in “non-operating” areas.—New responsibilities
have recently been coming to the Metropolitan Council for planning, for
‘priority-setting and for the allocation of block-grant funds in several new
problem areas. This is happening primarily as a result of federal require-
ments (or requests). If additional block-granting proposed in the adminis-
tration’s revenue-sharing program is implemented, these responsibilities
will further increase.

In most cases, no areawide “operating” agency is involved. Many of these
are programs delivered through the units of local government. Others—for
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example, the programs of federal aid for health facilities, or for housing—

are

primarily if not entirely the responsibility of private organizations.

Nevertheless, specialized “extensions” of the Metropolitan Council are being
developed for these new responsibilities.

Health planning.—We have urged that the Metropolitan Council,
through its Health Board, be given statutory authority to regulate
the rate of expansion of hospital beds in the Twin Cities area . . . in
the absence of legislative authority to the statewide health planning
agency tto regulate beds at the state level.

Criminal justice planning.—We believe the regional agency should have
greater authority in making decisions on applications for federal
grants, and for planning the criminal justice system within the area
for which it is responsible . . . as part of a statewide law making the
Governor’s Crime Commission a statutory body.

Housing.—We recommended .in 1969 the creation of a Metropolitan
Housing Board under the Metropolitan Council. We did not then see
it as an “operator” or building of housing, but proposed it move aggres-
sively to put together the data now conspicuously lacking, to prepare
plans for the location, timing and nature of housing construction and
rehabilitation on an areawide basis, with priority attention to the
needs of low-income individuals and families, and to make the fullest
possible use of all available public and private housing assistance
programs.

- Structure of the Mectropolitan Council itself—DBoth the imminent redis-
tricting of the State Legislature and the continuing growth of sentiment
within the Twin Cities area for the election of the Metropolitan Council
present the 1971 Legislature with important and complex choices about
the structuring of the Council itself.

® Areq.—We urge that, for the time being, the present seven-county

boundaries be continued. :

Basis of representation.—The fundamental principles which must be
preserved is the use of equal population districts for the selection of
members to the Council. We would like to see these continue to be
tied to the reapportioned State Legislative Districts, if this is pos-
sible, even if it means—with the growth of total population in the
Twin Cities area—some small increase in the size of the Metropolitan
Council membership. If, however, some major change is made in the
districting of the Legislature—such as a reduction by half of the

- number of Senate seats—then the districting for the Metropolitan

Council should be cut loose and a new set of boundaries established.
In this event, we think also the Metropolitan Council should be main-
tained at about its present size. .
Method of selection—We believe the 1971 Legislature should make
provision for the election of the members of the Metropolitan Council.
Election should begin in the general election of 1972. We believe the
arrangements for election should preserve, so far as possible, the best
characteristics of the Council 1967-71 . . . that is, a Council made up
of members able to think in real depth, and with considerable
freedom, about really fundamental issues of metropolitan develop-
ment. This, together with the size of the districts and the expense of
the campaign, suggests the use of fairly long terms. We would prefer
to see the transition to an elective council made gradually, staggered
over a set of elections, for overlapping six-year terms.
Compensation.—We have proposed members of the Council, when
elected, be paid salaries consistent with attracting and retaining high
caliber, less-than-fulltime public officials. Members of the service com-
missions should be paid at per diem for their services.
Chairman.—it is important to distinguish clearly the two issues in-
volved in the structuring of the chairman as the Council becomes elec-
tive. One is the question of the office itself; the other is the question
of the method by which the individual is chosen for that office.

(1) We believe it is essential that the office exist cleariy as a
leadership office, and not simply as an additional duty imposed on one
of the Council members elected from, and continuing to represent, one
of the Council districts. The chairman should continue as a voting
member representing and serving the area as a whole, and must be
free of the potential conflicts of interest that could arise if he were
to be also the representative of a district. Precisely what role the
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chairman will need to play, to maintain an appropriate emphasis on
at-large considerations within the deliberations of the Council, will
become clear only as the area gets experience with its elected council.

(2) The chairman should continue—at least for the near term—to
be a resident of the Twin Cities area selected by the Governor, with
confirmation by the Senate. This will emphasize the character of the
office as a leadership post, representing the area as a whole, in relation
to a council elected entirely by districts. Tt will clearly focus respon-
sibility for the selection of the individual who will occupy the office.
And it will continue a meaningful tie with the state government, on
both the executive and legislative sides—affording maximum oppor-
tunity for lthe coordination of metropolitan programs with the state
programs in which they are so closely involved. i

As relationships become better settled, and as the responsibilities of
the Metropolitan Council expand, the need for a political leader directly
responsible to the people of the Twin Cities area may dictate a shift to
direct election of the chairman. This would also open up an opportunity
for a reorganization of the metropolitan governmental structure into a
more conventional legislative/executive relationship. We did not feel
that the addition of an elective position at the metropolitan level was
realistic, however, at this stage in the evolution of Ithe areawide
government.

The likelihood of, and need for, an elected chairman at some date in
the future is a further reason for our decision to reject the appoint-
ment of the chairman by 'the Council itself : The transition to a directly-
elected chairman would be easier, we believe, from the present state-
selected arrangement. In addition, we have serious concern that a
chairman chosen through a process of bargaining among the members
of the Council, themselves elected by districts, would emerge without
the independent status and authority necessary to function as a
strong and effective leader truly representing the area at large.

TuE METROPOLITAN COUNCIL IS CRITICALLY IMPORTANT TO THE STATE
AS A WHOLE

Legislators from non-metropolitan as well as from the metropolitan regions
of Minnesota played active roles, both in the designing and implementation of
this new metropolitan government structure. Clearly, there has been from the
beginning a strong sense of the importance of metropolitan unification, not only
to the Twin Cities area but to the rest of the state as well.

The Metropolitan Council has brought Minnesota major national acclaim
and attention . . . as—with the coming of revenue-sharing—concern grows
about the competence of our state and local goveérnments. The action of the
Minnesota Legislature in creating the Council and its services was described
recently in a letter from an executive of a major “new town” developer in the
Iast as “an astounding achievement.” If the new governmental arrangements
designed here work, Minnesota may profoundly influence the organization of
government in urban areas all across the country.

Second, a competent planning and decision-making agency at the metropolitan
level is important to the state through the way it can maximize the return on
investment of state dollars in the Twin Cities area. State invesments in area
vocational schools, in the state colleges, in the University of Minnesota, in
highways, in airports and in state parks and other facilities will be made most
soundly if they can be coordinated with the local development plan for this
urban region.

Third, an effective Metropolitan Council is critical to the social and political
health of the Twin Cities area . . . and. therefore, to its economic development
which-—in turn—is critical to the future economic prospects of the state as a
whole. The Twin Cities area has been for the past decade one of the fastest
growing metropolitan areas in the country, evolving rapidly toward a high-
value service and manufacturing center. It is, however, engaged in intense na-
tional competition—in economic development as in professional sports—svith
the other major urban areas, and particularly with the other metropolitan areas
of about the same size : Atlanta, Kansas City, Denver, San Francisco, and Dallas.
Tts success in this competition is particularly related to its ability to provide
clean lakes and streams, clean air, swift transportation, parks and open spaces,
and to provide those highly specialized educational and cultural facilities and
services which, typically, there can be only one of in any urban area. These
are precisely the things which can be provided by—and only by—an effective
metropolitan governmental organization.



DECENTRALIZED DECISIONMAKING OF NEW FISCAL
FEDERALISM

By Seima J. MusuxriN, Director, Public Services Laboratory,
Georgetown University, Washington, D.C.

The following note is a response to the request from the Joint Eco-
nomic Committee. The note 1s directed toward very briefly (a) de-
scribing the current concern with decentralization of government, (5)
defining the problems ahead for which additional legislative solu-
tions are indicated, and (¢) outlining approaches to solutions of those
problems. It is not intended to be a comprehensive statement.

A. CurrExT EaprHasts oN DECENTRALIZATION

The patterns of proposals by the administration for decentralized
decisionmaking within a new fiscal federalism are only now emerg--
ing. It now appears that some $12 billion of Federal grants-in-aid
would go to States and local governments basically as unfettered funds
to be used in accord with the priorities within the State and local
governments. (The $12 billion total includes general revenue shar-
ing and special revenue sharing other than educational shares and
the mass transit set-aside of the special transportation grant.) A new
revolution in intergovernmental fiscal relations is in fact being
urged—it is a revolution in which the national tax system would be
used to finance State, city, and county services but without direction,
essentially, from the National Government on how those funds would
be spent (except in the broadest of outlines). The grant-in-aid from
the National Government, instead of being a stimulus to encourage
a particular program by reduced State and local tax cost, becomes a
way to tap Federal tax resources on behalf of State and local pro-
grams. The raising of taxes is separated from the expenditure of
funds, and the expenditure, in turn, is freed from restrictive condi-
tions that could alter State and local program decisions.

The freeing up of uses of Federal funds, together with the removal
of matching and conditional requirements, responds to failures of
splintered Federal categorical grants-in-aid to function in deliver-
ing public services. It is a response as well to the added costs and
delays of project grants.

Up to a very few years ago, inaction of States and communities was
the subject of much concern. The issue of whether States and communi-
ties could provide sorely needed public services was regarded as very
much open to question. State disabilities were cnumerated as multiple
ones—shameful in their resulting neglect of special groups such as
the mentally ill and those confined to correctional institutions, and
grossly inadequate in their attacks on basic problems of the environ-
ment and poverty. Among the worst of the influences at work was the
malaportionment of representation in State government, but other

(263)
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characteristics were no less handicapping. Constitutional restrictions
on taxing, spending, and borrowing power have impaired the flexibility
required by State and local government to accommodate altered cir-
cumstances. And divisive policies of independent commissions and
boards and multiple agencies in many instances have kept both State
executives and State legislative bodies weak. As a result, a great deal
of controversy in the past has centered on the ways to deliver pro-
grams to people despite State inaction through, for example, direct
national dealings with cities and with nonprofit institutions such as
colleges and universities, or through nationally administered pro-
grams such as the national social insurance programs. Additional
Federal incentives to the States also were applied in moving away
from 50-50 matching to substantially higher matching. Weaknesses
of the States contributed to such counteractions designed to overcome
State government inaction or restricted response to vital public prob-
lems. In part to counter State weakness, a shift from the State to the
National Government took place, with the Nation acting as a pro-
vider of public services or agent of the public in gaining the neces-
sary production of services.

The Nation’s actions or counteractions to respond to public service
needs reached their peak of activity in the Great Society days. Within
a brief span of months, many new Federal aids were adopted, often
small in amount, overlapping in purpose, and heavily dependent upon
Federal guidelines and review. In 1967, Charles Schultze, then Direc-
tor of the Bureaun of the Budget, in testifying before the Senate Sub-
committee on Intergovernmental Relations explained the choices that
were faced in responding to demands for national action:

We could have sat on our hands and played it safe. There would certainly
be fewer complaints. There would, also, however, be an even worse gap—that
between mounting social costs and responsible policy initiatives. In closing one
gap, we opened another, but it is the one we prefer. I dislike to see evidence of
faulty coordination, spinning wheels, frustrating delays, failures of communica-
tion, and all the other dross that comprises the symptoms of uneven adminis-
tration and program execution. At the same time, it would be surprising if
everything clicked smoothly in the wake of such an immensely productive period
of legislation.

Nowadays the pendulum has swung and not unexpectedly. The
mood is one of decentralization. And that mood is heightened by the
elevation to the level of public discussion of the revenue sharing pro-
posal with its emphasis on untied, unconditional Federal grants-in-aid
to the States. The Nixon administration’s advocacy of revenue shar-
ing has turned on the “cardinal question” of the relationship between
the States and the Central Government. “I propose,” President Nixon
wrote to the Congress in 1971, “that we give our States and our cities,
our towns, and our counties the tools—so that they can get on with
the job.”? :

Decentralization of decision making, of course, if it is to work in
delivery of public services of the kind and in the amount and quality
sought by the people, needs to have a complete kit of “tools” for the
task. Federal revenue sharing, that is the Federal subvention, has
proved over many decades to be an important tool for providing Fed-
eral tax support in carrying out program objectives, Is, however, the

1 Presidential message, ‘“General Revenue Sharing.” Transmitted to the Congress by
Richard Nixon, Feb. 4, 1971.
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national interest met simply by provid'mg states with Federal tax
funds? In the past the answer has been “no”—more Federal taxes
require stouter program strings to get the most Federal Government
leverage for the Federal tax dollar. The current advocacy of revenue
sharing answers this question with a “yes—in part.” And the intent
about “the part” is poorly defined.

President Nixon in his 1971 message to the Congress noted that the
central purpose of revénue sharing is that it combines the advantages
of Federal taxation with the advantages of State and local decision
making: '

. .. revenue sharing will not shield State and local officials from taxpayer
pressures. It will work in just the opposite direction. Under revenue sharing, it
will be harder for State and local officials to excuse their errors by pointing to
empty treasuries or by blaming Federal bureaucrats for misdirected- spending.
Only leaders who have the responsibility to decide and the means to implement
their decisions can really be held accountable when they fail.?

Decentralization to the States in being urged and encouraged in the
many complex ways that Presidential endorsement of a proposal
yields. But the foundations of a decisionmaking process in the States
and communities have not changed markedly; it may be expected
that those foundations in many places are not strong enough to bear
the weight of the tasks assigned. As States and community govern-
ments are structured now, there is no reason to believe that there is
even a 50-50 chance between “mistakes” in use of Federal revenue
shares on the one hand, and “splendid successes” on the other, as seems
to be implied in the Presidential message of February 1971. The rec-
ord of the past decades is testimony to scales weighted in favor of
“mistakes.” To improve the balance and to weight the scales toward
successes requires the careful design of a new structure of supports for
States and communities that can encourage improvements in State
and local governance and decisionmaking.

Tt remains a truism that strength of the States in our Federal sys-
tem essentially depends upon the internal power of the State govern-
ment and State responsiveness to residents who for the most part live
in congested urban places. It depends, for example, upon whether the
Governor has powers of decisionmaking. And it depends upon the
existence or nonexistence of a strong .chief executive who has a staff
sufficient in numbers and in qualifications and competence to carry
out careful analysis of the problem issues before him and thus give
him the working materials that he needs for informed decision. It
depends also on the quality and responsiveness of the legislators to
their constituency, the availability to them of staff competent to carry
out required investigation and study, and on the flexibility of the
specific rules for program design within which constitutional safe-
onards are preserved yet optional programs can be formulated and
weighed with due concern for the access of the general public to
their government, and for fairness. In short, decentralization requires
incentives of the national Government to encourage the States and
communities to strengthen themselves. Sharing of Federal tax funds
alone is not likely to be sufficient. The barriers are far more complex
than lack of financial resources, and thus added funding alone will
not by itself reduce the barriers.

1 Presidential message, “General Revenue Sharing.” Transmitted to the Congress by
Richard Nixon, Feb. 4, 1971.
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B. A Parriar, DEFINITION OF THE PROBLEM

Steps have been taken toward building a foundation in better man-
agement processes and skills in the regions, States, and localities for
untied (unconditional) grants-in-aid. Among those steps are these:

Project grant funds (e.g., “701 grants”) have been provided to
Improve management processes in the States and communities.

Technical assistance has been given by Federal agencies to the
States and communities in their program planning (e.g., Federal
Technical Assistance Program).

State and local employees have participated, along with Fed-
eral employees, in training programs designed to gain improved
staff qualification for analysis and evaluation of programs (e.g.,
Civil%ervice programs). -

Training has been carried out for States by the U.S. Civil Serv-
ice Commission at the request of the States (e.g., programs for
Utah and Hawalii).

Training programs for State and local officials by universities
and others such as consultant firms have been encouraged, in-
cluding the preparation of personnel training materials (e.g.,
Title I of the Higher Education Act).

Cooperative intergovernmental programs on statistics and man-
agement information systems have been fostered (e.z., Bureau
of Census cooperative population data program and HUD man-
agement information programs).

Fuller use of new technology in approaches to solution of pub-
lic service problems in State and city has been actively sought
(e.c., HUD, NASA. and NSF programs).

Statutory authority has been granted for public service career
training that would encourage competent young persons to enter
State and local employment.

The regional structure of Federal agencies has been conformed
at least as to boundaries and cities of operations.

Regional offices have been given more authority to act on pro-
posals from the States and communities within their jurisdiction.

The above listing of actions that have been taken is lengthy. De-
spite the length of the list, it is substantially incomplete. Why then
concern about Federal stimulus for actions that would provide a firm
toundation for decentralization? Why concern about the future sup-
port for the build-up of management capability in States and locali-
ties when the vital link between management and funding is so clearly
recognized as essential to fulfilling the promise of decentralization ?

In reply to these questions. it must be said first that there is no evi-
dence of a firm commitment to counterpart measures that could give
reality to the concepts of decentralization. The President’s message to
the Congress of February 4, 1971. on revenue sharingn. for example.
mentions none of the counterpart steps needed or even the partial steps
that have been taken. It concerns itself with advocacy of new sources
of revenue of State and local governments as the means for strength-
ening those governments. As part of the proposals for a special rev-
enue grant, an appropriation of $100 million a year is recommended
to improve planning capability in State and community for urban
and for rural development. That recommendation was made later,
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and appears to be in the process of elaboration as the additional rev-
enue sharing proposals are advanced.

Many decisions on basic questions still remain unresolved. What
range of planning is to be encouraged? What means are to be used
to safeguard the sovereignty of the state while encouraging staff sup-
port to the office of its chief executive? What companion supporting
funds can be made available to state and local legislative bodies to fi-
nance required analytical staff work and post audits on the basis of
program results without basic intrusion on federalism? How is the
central executive staff support work on program planning to be related
to the program analysis and evaluation of the several state or local
functional agencies? For example, the concept of functional area plan-
ning s endorsed by the proposals for special revenue shares for man-
power, law enforcement, and transportation. How would the federal
agency administering a new planning grant coordinate its require-
ments and review processes with those of other federal agencies having
intergovernmental responsibilities? What would be the administrative
ties in any new planning grant for central staff work on behalf of the
chief executive to: () functional state agency planning? (d) Federal
technical assistance efforts? (¢) Federal efforts to achieve improved
State and local personnel training or management analysis? (d) stat-
istical assistance and intergovernmental cooperation in statistics gath-
ering, statistics use, and use of administrative information such as tax
collection data, etc? (¢) research of experimental program design and
conduct of research on public service problems (Federal, State, uni-
versity) ? (f) technology transfers and science offices in the State gov-
ernments? and (g) governmental research and evaluation institutes
(Federal, State, local, or nonprofit) #

Second—and a concomitant perhaps of the first point—is that the
programs listed have been undertaken as hesitant and grossly inade-
quate efforts. The inadequacies in size and scope may impair the im-
plementing -of techniques required to give reality to more effective
State and local government. For example, the U.S. Bureau of the
Budget early in 1965-66 gave its support to an intergovernmental dem-
onstration in 5 states, 5 counties, and 5 cities of the application of man-
agement analysis to State, city, and county. At the close of the 5-5-5
project demonstration, the U.S. Department of Housing and Urban
Development provided some financial support to program analysis in
the nine local governments continuing their efforts, and undertook to-
invite governors in selected states to formulate planning projects that
would call for the introduction of integrated systems of program plan-
ning and budgeting. Beginning with responses from Tennessee and
New Mexico, the then U.S. Bureau of the Budget, through its Office
of Program Evaluation, took on a role of technical overview on behalf
of the Department of Housing and Urban Development. In the course
of a subsequent team visit to Colorado, the technical overview was ex-
tended to include planning in the City of Denver—a beginning of the
first of three visitsto cities including in addition to Denver, Seattle and
Indianapolis, Missouri, Wisconsin, and Connecticut also were visited,
but in the latter case the preplanning grant overview was converted,
by prior HUD approval, into a technical assistance team proc-
ess. Thus, in over two and a half years a restricted program of
Federal technical assistance built on and developed out of an Office of
Management and Budget (and that of its predecessor agency) interest
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in strengthening the program analysis capability of State and local
governments resulted in team visits to only 6 states and 3 cities. And
those team visits were single visits of a week or less duration without
follow-up and post-grant evaluation.

Third, the framework for relating the several techniques of im-
proved management into a set of reinforcing modules is missing. Too
little and too fragmentary characterizes each of the several compo-
nents of a management analysis process. For example: A new step
toward building program analysis and related skills to strengthen
staff capacity to inform governors, mayors, and county executives has
just recently been taken with the adoption of the Intergovernmental
Personnel Act of January 5, 1971. Earlier legislative authority for
development of public service career training by the universities en-
acted as Title IX of the Higher Education Act has remained on the
statute books without appropriation. And Title I of that Act, to
encourage university assistance in community services has had an
uncertain financial life. The several activities were not carefully de-
signed to produce direct program interaction and to facilitate in some
orderly way the achievement of the composite result of better program
analysis and evaluation in the States.

Again, the statistical programs of the national government are
designed to correct the deficiencies in data series that “to often fail
to focus on the crucial facts needed for effective decisionmaking.”
Importantly the emphasis for the immediate period ahead is on sta-
tistics that can meet “the needs of local authorities in dealing with
social and economic problems under the New Federalism.” * For ex-
ample, a national demonstration project was carried out by the Social
and Rehabilitation Service to assist States and local areas to develop
improved social welfare statistics. For the coming year, a substantial
increase is proposed to construct models and carry out demonstration
projects for cooperative Federal, State, and local health statistics pro-
grams. But such efforts are not related to each other. To illustrate,
the important work of the U.S. Bureau of the Census in putting into
practice a truly intergovernmental effort on data collection and esti-
mation was not even mentioned in the recent special analysis made of
statistics programs. Research on important national, regional, and
local problems is being encouraged without the linking of that re-
search to the statistical undertakings and to the planning grant sup-
port. The 1972 U.S. Budget, for example, calls for a stepping up of
National Science Foundation appropriations to strengthen research
that can help solve major intergovernmental problems such as pollu-
tion, health, transportation, and other urban, social, and environ-
mental problems. This effort is linked to the research community and
to the possible creation of special science offices in the State govern-
ments; and it seems to be unrelated to Federal governmental technical
assistance efforts; intergovernmental statistics programs, or personnel
training.

s Budget of the U.8. Government: Special Analyses, Fiscal Year 1972, “Special Analysis F':
Prig"gipal Federal Statistical Programs.”” Washington : Government Printing Office, 1971,
p. 87.
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C. APPROACHES TO SOLUTIONS

Consideration might well be given to reinforcing, enlarging, and
interrelating approachesto strengthening the capacity of the State and
local governments so that they may function more effectively within
the new Federal fiscal structure proposed. Among the possible steps
to be taken are these:

: (1) The assignment by the Congress of some clear overseeing
role on management of intergovernmental public programs to
some executive agency. An overseeing technical role becomes es-
sential at the national level to record the priorities in resource al-
location as adopted by the States and communities and to meas-
ure those decisions and results obtained against the nation’s prior-
ities. More rational decisionmaking on the whole range of Federal
domestic programs is sought now through the Domestic Council
which provides a forum for considering all the various Federal
activities and functions that affect the states and their subdivisions
However, further decentralization of domestic policies in the
States and localities sharpens and deepens the requirement to be
informed nationally about the decisions taken in the States and
communities.

(2) The authorization by the Congress of offices of Federal-
State-local relations in each of the major Departments concerned
with intergovernmental relations. Heretofore, such offices, where
established, have been a way to gain greater standardization of
Federal procedures with respect to grants-in-aid, greater uni-
formity in program proposals put before the Congress, and to
interpret to State and local governments the authority and intent
of national legislation. A new range of responsibilities becomes
urgent with the adoption of more flexible grant authority. Such
authority requires of the agencies:

A better understanding of the actions taken by the States
and communities on programs of concern to each Federal
Department ;

A clear recording of the objectives that are being pursued
by each of the States and the communities, and the relation-
ship of those purposes to national program purposes;

Collecting of data on tax change, and analysis of net con-
sequences for “fairness” of taxation;

The recording of progress made in achieving program
purposes, in terms of the Nation, the State, and the com-
munity ;

A determining of the overall resource allocation achieved
and the changes over a period, marking changes in quality
and scope as well as quantity adjustments and their applica-
tion;

A process of reviewing the extent of achievement of pur-
poses of experimentation, together with a clear understand-
ing of experimental findings;

The disseminating of program and research finding across
State-local governmental boundaries.

These added functions require more surveillance of State and
local activities than has been required heretofore, and makes more
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urgent that surveillance particularly when there is no specific
program reporting requirements that could show program
achievements for which Federal dollars are committed.

Federal-State-local offices in each of the Departments, if estab-
lished, would have additional responsibility for coordinating
programs administered by several agencies within the Department,
and also developing procedures for assuring that assistance on
planning and program evaluation is extended as required to both
central stafl agencies of the governors, mayors, and county execu-
tives, and to the functional agencies in the States and communities.

Where appropriate, Departments, through their offices of Fed-
eral-State-local relations, might well encourage decentralized re-
porting, data gathering, and technical assistance efforts, with re-
gional offices serving in this role. The basis for better coordination
of Federal domestic programs has been established with the crea-
tion of uniform boundaries and office locations for each of the 10
Federal regions. Regional councils composed of regional directors
of major grant-making agencies now have the primary responsi-
bility for coordinating the various programs. However, regional
offices now do not appear to have either the staff or the organiza-
tion required to service on a collaborative basis central staffs of
State and local governments and counterpart functional agencies.

(3) The executive branch of the national Government has rec-
ognized that organizational effectiveness does not flow automati-
cally from structure. Basically the ability of organization depends
upon the strength of the program’ management staff. Manpower
planning, manpower training, and manpower utilization at the
State and local government levels:are an integral part of Federal
revenue sharing proposals. The legislative authority exists; ap-
propriations have to be adequate to carry out the Congressional
ntent. o

(4) Moreover, timely and accurate information is required for
effective policy making and program management. In the light
of program problems and policy purposes, information will have
to be generated that can quantify program purposes and measure
accomplishments. It is proposed that in connection with any
revenue sharing measures—general or special—requirements be
imposed on recipient governments for “statements of intent and
purposes In use of Federal funds” so that those statements may be
monitored and analyzed.*

(5) State and community planning assistance needs to be en-
larged. As part of a consistent effort to assist States and commu-
nities, the President recommends $100 million of expenditures for
a planning and management program. The President has essen-
tially recommended a broadening of the authority of section 701
“because of the importance of increasing the management ca-
pacity, the decision-making capacity of State and local govern-
ments and areaswide agencies.”

Neither the form nor the amount is adequate to the task of en-
couraging program planning and analysis, and the content as
elaborated 1n the President’s message to the Congress of March 10

It is important that these not be termed “plans” in order to avoid some of the confusion
that already surrounds the word ‘“‘planning.”
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on Rural America in Transition has more the aspects of land plan-
ning than of program planning, management analysis, and evalu-
ation. The administration’s proposal appears to call for a state-
wide development plan which is based on a consultative process
that considers plans submitted by multijurisdictional plannin
districts covering all areas of the State. These multijurisdictiona
El‘anning districts established by the State would be required to

e composed of local elected officials. In the consultative process
required of title IT of the urbn community development proposal,
the governor would have the assistance of one member from each
of the district planning bodies. The product would be a plan that
would seek to integrate all important community development fac-
tors, including Tand use, and could identify (@) patential growth
areas, (b) potential new community development sites, and (c)
environmentally important areas.

In view of the special focus of the planning provision of the
planning and management assistance program proposed by the
President, it seems desirable to suggest consideration of an addi-
tional program analysis and evaluation grant. This grant would
go to States and local governments participating in revenue shar-
ing under formula rather than as a project grant. It would be in
an amount equal perhaps to 5 percent, of the general revenue shar-
ing, but would be specially appropriated by the Congress out of
other funds for this purpose and would be distributed in accord
with the general grant formula. Of the amount so provided, per-
haps as much as 25 percent of the total might be required to be
used for evaluation purposes and generation of program options
suggested by the evaluation findings.

The general purpose planning grant proposed might have the
characteristics shown in Attachment A as to purposes, fund use,
activities to be assisted, and authorities of the Federal adminis-
trative agency. '

(6) Technical assistance by the national agencies needs to be
made truly interagency, well designed, and be enlarged as a col-
laborative Federal technical assistance effort. In recognition of
the central role of the State and community in providing services
to the people, technical assistance on the one hand has to concen-
trate on helping State and local governments gain an enhanced .
measure of capability in management analysis and evaluation and
a sensitive response to the objectives of the job at hand. On the
other, a considerable body of new types of data and materials is
needed in order that the national Government understand what
is ongoing in the States and localities so that it may evaluate those
activities and programs and help to disseminate findings that
would be generally of concern and interest to many States and
communities and to the Congress. A strategy for technical assist-
ance necessarily must be developed.

Technical assistance by a national agency in a Federal system
that gives full recognition to State sovereignty has at no time been
an easy concept to carry out; when Federal strings on funds are
absent and Federal purposes remain to be served, the execution
becomes even more difficult. Questions remain as to whether tech-
nical assistance in a Federal system is best carried out directly by
the national Government, or by intermediaries such as research in-
52-355 0—71—pt. 2——7
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stitutes. The pros and cons of the several methods need far more
attention than has been given to the problem heretofore.

(7) The Joint Economic Committee of the Congress and the
Committee concerned with intergovernmental relations may wish
to consider the development of a joint staff to monitor the activties
and resource allocation decisions involving federal tax funds in
the states and communities. Not only will the Congress look to that
staff to assess and review formulas developed for the distribution
of funds among governments under general revenue sharing and
other grant-in-aid provisions, but also assessment of program re-
sults in terms of people and services. Measurements will be re-
quired to gain accountability for performance of urban develop-
ment, rural development, education, transportation services, man-
power development, and law enforcement programs. Moreover,
none of the special revenue sharing proposals as now drafted, with
the exception of the special manpower revenue sharing, makes ade-
quate provision for data collection required to test out and pro-
pose revisions as necessary in the yardsticks used for formula al-
locations. Especially urgent in this regard is the need for data
that can improve the factual base on income of all the residents
of each of the jurisdictions eligible for support and the extent
of the low incomes prevailing in each of those jurisdictions. A
planned use of Federal internal revenue income data should be ex-
plored. At present, existing statistics are not adequate to the task
of measurement of need, price differences, and income resources
among governments.

These and other approaches to solutions necessarily are considered
against a background of growth in State and local government.
Within a brief period of 5 years or so States and communities may
well be spending $200 billion to provide services for their residents.
It is not unlikely that within these years the National Government’s
commitment of tax resources to those expenditures may reach $60
billion. And in addition, the National Government may we!l have
taken on a far larger responsibility for income maintenance and medi-
cal assistance, thus relieving States and communities of at least part
of the financial burdens of those public protections.

If the experiment of relaxing Federal strings is to have a trial, the
shortcomings of State and local capacity for program policy formula-
tion and management cannot be swept under the rug. Rather, there
needs to be a forthright effort to help States and communities in their
analysis and evaluation work so that they may carry out their public
responsibility for responsive production of services.

The steps that need to be taken are not unfamiliar; small begin-
nings have been made on many approaches to assistance by the
National Government. The difficulties in the past have been the lack
of commitment to strong supports for State and community manage-
ment program decision and monitoring of results. Hesitant, faltering,
uncoordinated efforts and directions have been compounded by the
pulling and hauling of the many Federal agencies, each of whom has
in fact an important role to perform but not in isolation.

Perhaps least developed is the role of the Congress and the congres-
sional committees in a federalism that leaves wide discretion to the
States and communities. Program analysis as a part of legislative
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formulation and evaluation that is fed into program design for con-
gressional consideration are vital components of required action.
(Attachment A follows:)

ATTACHMENT A.—ILLUSTRATIVE SPECIFICATIONS FOR A GENERAL-PURPOSE
PLANNING GRANT

I. Purpose.—To strengthen planning capabilities in State and local govern-
ments by assisting States, cities, and counties to improve planning processes and
functions within their agencies and instrumentalities : by increasing the ability of
States to assist smaller units of general local government within their borders
to carry on such planning fuctions and to establish and maintain appropriate
staff units for such purposes; and by supporting training programs to augment
the supplies of qualified personnel necessary for such activities.

II. Uses of grant funds.—Funds allotted to States would be available for
expenditures for:

A. Salaries for augmented analytical staff components in State agencies,

B. Support of improved organizational arrangements for carrying on
planning functions (including support of multi-disciplinary analytical
teams),

C. Staff training programs and activities for State and local personnel,

D. Publication and dissemination of data, results of studies and analyses,
and other planning materials (including materials on the techniques of
planning and the relationship of planning to other governmental processes),
and

E. Technical assistance and consultation services.

I11. Matching.—Within the limits of each jurisdiction’s allotment, 6624 percent
reimbursement of the cost of activities carried on in pursuance of the jurisdic-
tion’s program for promotion and improvement of planning functions.

IV. Limitations on use of grant funds.—The following limitations apply to the
sums used by the State from its allotment for direct expenditure and to all
expenditures by cities and counties of 50,000 population or over (percentages are
of the total annual allotment) :

A. Minimum percentages (not to exceed 10 percent) when set by regulation,
to be used for staff training programs and activities (as further defined by
regulation) for State and local personnel.

B. Not more than 15 percent for additional staff in agencies receiving
other planning assistance grants (under Federal programs).

C. Not more than 25 percent for contractual services or retainers and fees
for outside consultants.

V. Grant conditions.—In addition to the usual accounting and administrative
provisions :

A. Submission by the State, city, or county of an acceptable program for
promotion and improvement of planning functions, indicating—

1. The agency to have overall responsibility for carrying out the
program,
2. The central staffing arrangements for assuring liaison among the
various agencies carrying on planning functions,
3. The intended apportionment of grant funds among—
a. The jurisdietion’s central staff unit,
b. Other agencies with planning functions,
c. Staff training programs and activities.
4. Proposed uses in combination with other planning grant funds,
5. Other major uses proposed, and
6. Minimum standards that will be applied by the State, city, or coun-
ty in certifying expenditures for planning activities for purposes of
Federal reimbursement.

B. Submission of annual reports by the State, city, or county containing
a review and an evaluation of the effectiveness of the jurisdiction’s pro-
gram and proposed modifications for its improvement. '

VI. Planning activitics to be assisted.—To be defined so as to make clear the
intent to assist those activities that are major components of planning processes
without regard to the context or focus of the planning effort within which they
are carried on. The definition should also contain an illustrative list of types
of activities embraced by the definition and indicate it is subject to further



274

clarification or expansion by administrative regulation. The list of examples
should include such activities as:

A. Data procurement activities, including activities in development of
appropriate data systems, .

B. Preparation of demographic, economie, fiscal, and other projections,

C. Compilation of inventories of existing resources and programs,

D. Assessment of current and future needs, development of standards or
criteria for the purpose, and identification of factors affecting needs,

E. Evaluation of existing programs,

F. Identification of emerging  issues and problems that may require
analysis,

G. Development of program alternatives in response to identified govern-
mental objectives,

H. Program analyses, including systems analyses, cost-effectiveness stud-
ies, cost-benefit analyses, ete.,

I. Examination of the consequences and implications for future years
of current program options and decisions, including development and main-
tenance of a multiyear program and fiscal plan, capital improvement pro-
gram, etc., and

J. Development and maintenance of PPB system-type procedures.

VII1. Standard-setting authorities of the Federal administering agency.—To
include, at least, establishment by regulation of the criteria to be applied in
determining “acceptability”’ of proposed State, city, and county programs and in
reviewing annual reqorts and proposed modifications; such criteria to include
such matters as:

A. Recommended guidelines for establishing a continuing central staff
unit and functions to be performed by such a unit,

B. Policies to attain a balanced and effective apportionment of grant
funds (including percentages to be used for training),

C. Standards to be applied in identifying in-service training activities
for purposes of Federal reimburcement (including the use of outside con-
sultants for such training purposes),

D. Policies covering the use of grant funds for activities also aided by
other Federal planning assistance programs, and

E. Minimum content for the initial year program in jurisdictions with
no previous central planning staff organization.



COMMENTS OF WILLIAM B. SHORE, VICE PRESIDENT,
REGIONAL PLAN ASSOCIATION

The first section of this statement seeks to summarize the principles
of metropolitan governance that previous statements to the com-
mittee have been enunciating, and it extends them somewhat. The
second section argues that no metropolitan government is possible
without metropolitan communities, which we no longer are build-
ing, and proposes a solution.

Tae Ricar CoNsTrrvENCcY FOR KEY DECISIONS

Proposals for centralization of local powers to a metropolitan gov-
ernment, on the one hand, and for decentralization of city powers to
neighborhood government units, on the other, are efforts to adjust
constituencies to the issues being decided. The goal is to include in the
constituent area those with the principal stake in the decision and,
insofar as possible, only those people. In the one case, not enough peo-
ple are now involved in certain local decisions (e.g., on housing and
zoning). In the other case, too many people are involved (e.g., in set-
ting some priorities for capital improvements affecting mainly an in-
dividual neighborhood).

Consideration of these issues goes back several decades. It is simply
a continuation of the home rule movement which espoused the prin-
ciple that the States should not make decisions which applied solely
to a single municipality. The appropriate constituency was deemed
to be the municipality in that case. That was the area principally
concerned.

Though many people use the battle cry of “home rule” to defend
continued municipal control of all of the programs allotted to munici-
palities decades ago, in fact the constituencies mainly concerned with
many municipal functions have been greatly enlarged since those
years, often beyond municipal borders.

Zoning and housing, waste management and roads are among the
more obvious issues that affect whole urban regions. These changes
in the affected constituencies since the 1920°s and 1930’s resulted from
the spread beyond municipal borders of a closely interdependent pop-
ulation. Municipal boundaries no longer define a labor market, a
housing market, the population supporting (and dependent, on) ma-
jor services—a hospital, a college. Further, increased mobility has
meant that people have much more stake in what happens far from
their homes.

So the principle of home rule, that those with the greatest stake in
a decision should have the greatest voice, is still valid. But its use to
defend all existing municipal powers is not. People in a far broader
area than a municipality are severely affected by many local decisions
and should participate.

(275)
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The situation has become so fluid—defining who has what stake in
what decisions—that political scientists observer 2 decades ago a new
federalism emerging. The old notion of federalism could not operate:
specific programs assigned to each level of government like a layer
cake. Rather we had, in our pragmatic way, created marble-cake
federalism in which the same prograins were operated by several
levels of government at once, each level taking responsibility for those
elements In which its own constituency was primarily concerned.

Marble-cake federalism seems to work. It seems quite reasonable
then, to consider now the sharing of zoning and public housing powers
in place of the sole responsibility that municipalities carry in many
states today. In New Jersey and New York, for example, Regional
Plan Association has suggested as the basis for discussion that coun-
. ties be asked to plan the locations of large facilities—major offices,
hospitals, colleges, department stores—that serve a broader-than-local
community. Then they might roughly sketch out a recommended
population density so that it relates to the jobs, major facilities, and
transportation. Total housing needs of the state should be considered
in preparing this plan,

Within the county planning framework, municipalities would be
free to design their own development. They could still determine a
great deal about the texture, appearance, and local movement system
of the locality. Should municipal plans not fulfill the needs of the
larger communities—the county and the state—they would be subject
to veto. In short, each level of government would participate in that
part of development planning that most directly affects its own
constituency.

School policy is another example. The Nation, the State, the locality,
the school attendance area all have a stake, but slightly different stakes,
in how schools are run. Each level should have some discretion. Just
how muoch discretion is being tried out in decentralization experiments
in some cities and, at the same time, in stronger arm-twisting by State
school executives. Again, greater mobility means the whole country
is more affected by school policies in each school district. And the more
responsibility the Federal Government assumes for welfare payments,
the more financial stake the whole Nation has in the quality of local
schools. There is increasing need and justification for enlargement of
school tax bases, at least to the State level and possibly to the Federal
Government.

A ReasonaBLE CoNstITUENCY DEPENDS ON BUirpine ReaL
COMMUNITIES

Many people are turning attention to questions about which parts of
which public programs should be assigned to which level of govern-
ment, including perhaps a new metropolitan level. As long as shared
“marble-cake” powers are considered instead of layer-cake powers,
this job is do-able but difficult. In the meantime, the related question
of reasonable geographical borders between adjacent governmental
units, whether Jocal governments, county governments or multi-county
metropolitan governments, has become all but impossible to define in
our large urban conglomerations today. This is the main point of our
statement.
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Patterns of urbanization have changed since the early 1950’s, when
we knew what we meant by a local community and a metropolitan
area. Then, a metropolitan area meant a “mother city” (i.e., metrop-
olis) surrounded by the local suburban communities it had spawned.
Each resident was a citizen of a local community and also of a distinct
metropolitan community. Since the early 1950’s, in large urban regions,
neither the new local communities nor the metropolitan communities
are clearly defined. They are growing, instead, in the form of amor-
phous homogenized urbanization, what Regional Plan Association has
called “spread city.” Urban areas do not accrete onto existing places:
jobs do not join existing job and service clusters, population does not
grow outward in orderly fashion from existing settlements. Instead,
urban areas are growing like a chain-link fence, with jobs leap-frog-
ging out ahead of housing in some places, housing spurting here and
there around the jobs, the department stores and small hospitals grab-
bing onto expressway interchanges or lining major arteries among
unrelated subdivisions.

There is, therefore, no logical place to draw a boundary and say,
“There is a community.” People in any one spread-city area have
random links to places closer in and places further out. Some people
work in one direction, some in another. They shop and seek services in
all directions. They therefore have a stake in decisions made all around
them. There is no way to draw a line and say, “The influence of a
decision in ‘X’ area stops here.” In spread city, links just keep on going.

Ultimately, one urban region runs into another, as the New York
urban region now runs into the Philadelphia urban region.

Looking for a metropolitan area suitable for metropolitan govern-
ment is hopeless in spread city. There is no beginning and no end;
there is no there there. In large urban areas, then—along the eastern
seaboard, in the California urban corridor, around Chicago—the argu-
ment for metropolitan government is pointless. There ‘no longer are
distinct metropolitan areas to govern.

There is a remedy, however, and it forms the foundation of Re-
gional Plan Association’s second regional plan: conscious shaping of
our urban areas into metropolitan communities composed of real
local communities. In that plan, we have outlined the process and
proposed some of the areas. Altogether, the New York urban region,
running roughly from Trenton to New Haven, east to the tip of
Long Island and west to the Pennsylvania border, and including 20
million people, could include about two dozen distinct metropolitan
communities. There would include Queens and Brooklyn in New York
City, which could become much more sharply defined communities
within the city than they are today.

Simply put, metropolitan communities are created by drawing resi-
dents to a common center for many of the area’s jobs (increasingly
office jobs in our region) and for the major services. Then the com-
munity should be demarked as much as possible with green borders.

Among the common centers we have proposed for modernization
and growth are Jamaica (Queens), downtown Brooklyn, and the
downtowns of Newark, Paterson, White Plains, Stamford, Bridge-
port, New Haven. This policy contrasts with present practices of put-
ting most of the office jobs and major services outside central city
downtowns, onto office campuses or along highways or at expressway
interchanges—unrelated to any community and tending to dispel any
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sense of community. Similarly, neighborhoods should be formed into
genuine local communities by putting local jobs and services into a
single local center for each municipality instead of their straggling
along the roads or grouped in small shopping centers. Finally, green
spaces should be consciously used to define local communities.

This is the only way to rationalize government structure and
decision-making in large urban areas so that those with the most stake
in an issue have the greatest voice in its resolution. Otherwise, the
random interrelationships in a spread city stretching for miles neces-
sitate either decisions by a local government which is demarked arbi-
trarily, leaving many concerned citizens with no voice in decisions
affecting them, or by the state even though it would be a “local”
decision if there were a real locality.

Further, most people have told us on public participation question-
naires that they value the sense of community that this pattern would
create just for its own sake.

Once we return to building real local and metropolitan communi-
ties, we have logical building blocks for urban planning. The metro-
politan community—which In the New York region could conform
roughly to counties in most cases—would be the basic planning build-
ing block. Each metropolitan community would be a small partially
‘independent economy. It alsa would be a partially independent
housing market if it. provided adequate housing for those employed
in the area. However, its plan must fit with the urban region’s needs.
Some overlaps remain, and the metropolitan communities and their
economies would remain somewhat dependent on the regional center
and regional economy. The regional center, of course, is the central
business district of the whole urban area, Manhattan, downtown Phil-
adelphia, downtown Chicago, et cetera. So regional planning remains
necessary to guide metropolitan plans (i.., county plans—in many
cases). Where necessary, regional needs can be imposed by the States
or by Federal grant pressures (as seems contemplated now by Con-
gress’ making regional planning units the review agencies for most
Federal grant programs). At the same time, many planning and zoning
and design controls can be left to the local governments, subject to over-
riding where absolutely necessary by the States or metropolitan (i.e.,
county) governments.

In sum, if we are to have effective local government, we must have
real communities, both local and metropolitan. Therefore, the first step
In reorganizing urban government must be creating real communities
out of spread city. This will require all the Federal and State levers
now available and then some, and all pulled in the same direction
toward building centers and communities, inel uding—

Federal responsibility for all poverty-related public programs
to strengthen older cities so they can again become the places in
which people come together,

State discretion to use Federal highway grants for public
transportation,

Highway locations and priorities,

Airport locations,

Waste management grants,

Open space acquisition,

College locations,
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Library locations,
Hospital locations, and
School tax base.

Good government depends on real communities. Real communities
will not happen awithout conscious public policies to make them hap-
pen. Until we build real metropolitan areas again, there is no point mn
debating whether there should be metropolitan government.



COMMENTS OF PAUL N. YLVISAKER, PROFESSOR,
WOODROW WILSON SCHOOL OF PUBLIC AND INTER-
NATIONAL AFFAIRS, PRINCETON UNIVERSITY

Your letter of January 11, 1971, suggests a national planning act
under which “at the Federal level, regional planning and action pro-
grams would be brutally decentralized to regional offices set up in the
10 Federal administrative regions that have been established during
the last 2 years.”

Your letter also requestsa reaction to this proposal.

My own reaction can be summarized in a series of perhaps equally
provocative statements :

(1) The search for more effective, more powerful and more de-
centralized Federal regions is for the most part a frustrating
chase after the Holy Grail. Unless the White House is willing and
ready to accept both immediate and final responsibility for the
work now delegated to the members of the Cabinet and their re-
spective Departments, it doesn’t make much sense to set up super-
departmental regional administrators reporting directly to the
Executive Office of the President. The Cabinet members and Fed-
eral departments would fight the move, with good as well as bad
reasons. The White House, too, would come to regret the move, to
the degree that the regional administrators acquired local politi-
cal roots and independent constituencies, and as 'the number of
decisions they had to participate in began to accumulate.

(2) Neither the departments nor the White House are likely to
allow power to be effectively decentralized. The decisions that
some of us would most want to have decentralized require the very
power that top officials in Washington can’t afford to let go. These
decisions involve political hassles and calculations and risks that
can lead to congressional inquiry and retribution. Building up
powerful regional administrators could very well add tothe delays
In making these critical decisions, by interposing another layer
of ego- and strength-testing.

(3) All of which does not mean that we can be satisfied with
the way the Federal Government does its regional business or
makes its regional plans. In my own experience (especially the
celebrated case of the Newark Medical School, described in the
reprint attached) regional coordination can be achieved if the
affected ‘Cabinet members in Washington and the White House
really want to achieve it. Regional administrators “get, the mes-
sage.” In short, better regional performance is first of all depend-
ent on Cabinet solidarity and better departmental performance
in Washington.

.(4) I am not impressed with the record and potential of re-
gional planning and grant review as these have grown up under
Department of Transportation and the Department of Housing

(280)



281

and Urban Development auspices over the last 15 years. They have
become elaborate technical exercises, more often than not widening
the schism between suburb and central city. They are little more
than a rationalization of the status quo.

(5) One forward step that could be taken would be to place
regional planning under the direction of the Council of Economic
Advisers. This would force the Council to descend from the more
rarefied atmosphere of national aggregates to the blood and
guts of urban infrastructure and area development. It would take
some of the blinders off the present practitioners of regional plan-
ning. Tt would also rise above the jurisdictional concerns of the
several departments.

(6) The attempt to get regional decentralization shouldn’t be-
come a substitute for shaking up State and local governments. For
all their glaring deficiencies, State governments are still the best
bet for producing responsible regional planning. They are con-
stituted as political entities; they have elected legislatures; they
have tax powers; et cetera—and in the short run at least, these
jpowers are not going to be duplicated by, or shifted to, other more
synthetic institutions. The national planning act I would like to
see would bring the American President to bargaining sessions
with State Governors and legislatures; and then the Governors to
bargaining sessions with local mayors and councils. The bargain-
ing power from the top would be shares of Federal and State reve-
nues; the price to be exacted would be more broad based and
equitable tax structures at State and local levels, and more per-
formance requirements. For example, no State should get a share
of Federal revenues unless it shifted from the property tax toward
the income tax, unless it submitted an affirmative housing program
which showed how in the next 10 years it would overcome its
housing deficiencies at all income levels.

(7) Short of fundamental changes like these, I think we are
likely to end up in the all-too-familiar pastime of playing
bureaucratic games.

(Attached reprint follows:)
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What Are the Problems
of Health Care Delivery
in Newark?

PAUL N. YLVISAKER, Ph.D., Comumissioner, State of New
Jersey, Department of Community Affairs, Trenton, New

Jersey

An ad is now appearing throughout our region which reads “Don’t knock
Newark.” The best face possible is being put on Newark: photographs
which show the dozen or so major new buildings that have been deposited
onto that otherwise deteriorating landscape. I suppose, as a state official, I
ought not to knock Newark either, but should dutifully give you the
rosy view of health services in that community. Some days I am an opti-
mist, some days I am a pessimist, and some days I am dutiful. Today, I
will walk with you down the middle and talk to you as a realist.

The most authoritative statement on health services in Newark came
on June 6 when our State Health Planning Council said that health and
medical services rendered to the residents of Newark are in general dis-
graceful.* Judge for yourself. The statistics show that Newark has the
highest incidence of venereal disease and infant and maternal deaths in the
nation. Seven out of 13 selected indices of the health status of New-
ark’s citizenry show a continued decline between 1964 and 1967 relative
to the rest of the United States; the remaining six indices show little if
any gain. I have no reason to believe there has been any change for the
better since 1967.

Over the last 15 years, Newark has lost 190 physicians to the sub-
urbs. Most of these have been young; most of them have been the spe-
cialists, leaving behind the older GP’s. Only one out of 15 medical

* Press Release, June 6, 1969.
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practitioners in Newark is black, but the population of the city is 55 per-
cent black.

Seventy-six percent of the patients entering Martland Hospital (the
city hospital just taken over by the New Jersey College of Medicine) are
not covered by any kind of medical insurance. The comparable figure for
the surrounding suburbs is 10 percent. New Jersey’s version of Medicaid
will operate at a bare minimum—it has no medically indigent categories
whatsoever. Martland Hospital, the only hospital for most of the ghetto
population, is familiarly known as “The Butcher Shop.” Present estimates
are that it will take more than $20 million to put it back into decent and
serviceable condition.

As they say, don’t knock Newark. The facts will do it for you.

But not everything is dismal about Newark, despite the sadness and
pessimism that often overwhelm me when I see what little has changed
since the disturbances of 1967 and 1968. A very rare thing has happened
in Newark—an exercise in negotiated consent that has sounded one of the
most hopeful notes in medicine and community relations in the country.
It’s the story of the New Jersey College of Medicine and the long, ago-

of the blacklcommunity to its location in Newark’s crowded Central
Ward.

The college had left Jersey City because of political interference. A
number of surburban areas then made a strong pitch to get the college to
locate on their greenswards, where “white nurses could go without fear
of being molested,” where there would be the kind of pastoral setting in
which academic medicine could go on with its business as usual. But there
was a mixture of politics and morality which entered into the final deci-
sion by the state that the medical school would have to go into the city of
Newark. Newark needed it most, both medically and economically.

How that decision was first made and announced became a cause
célebre: some have said it helped provoke the Newark outbreak of 1967.
In retrospect it would be easy to blame and to criticize; at this point 1
want only to describe. But surely, the decision in its first form symbolized
the simplistic thinking that has made both medicine and urban renewal
an anathema to our black and poorer communities. What was decided—
unilaterally—was that 150 acres would be carved out of the Central Ward
for the college. To those who are accustomed to medical schools in Texas
or manufacturing sites in suburban open land, 150 acres may seem “reason-
able.” To the black migrants who had settled in Newark and were now
huddled in that central point of refuge, 150 acres represented the only
available housing and, God knows, that housing wasn’t very good. The
area also represented a gathering point of political power. If that growing

nizing, but salubrious process by which the college finally won the consent
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power were broken up by dislocation and relocation, the prospect of black
supremacy or of electing a Negro mayor would be dashed.

This taking of 150 acres therefore meant different things to differ-
ent people—a necessity to some, a threat to others. So the medical school—
to a degree unwittingly and innocently and to a degree wittingly and, I
think, not so innocently—became the lightening rod of discontent and one
of the declared causes of the revolution in Newark.

This conference could be a failure if it is not succeeded by other
conferences on Medicine in the Suburbs, Medicine and Youth, Medicine
and Mexican-Americans, medicine in general. Why? Because in the last
few years the black community of the ghetto has had to bear the onus
of pointing out to America its problems, its foibles, its idiosyncracies, and
its failures. We have put on the back of black and ghettoed America, and
the poor, the job of correcting the faults and of learning to deal with the
complexities of 20th century society. To a degree, the black has been at
faule for accepting that full burden; he has also dug himself into a
parochial expression of general trends and general problems. I want to
get at those more general factors, because the significance of the story of
the medical school in Newark cannot be understood simply in terms of
“black and white.”

The significant theme is how you deal with a complex system, a sys-
tem which has become so ominously complex that we may well have ar-
rived again at that point in civilization reached by the builders of the
Tower of Babel. That “tower” of development rose so “high” that it
finally collapsed into a confusion of tongues. Well, you may build a civi-
lization so complicated that man can no longer muster the sophistication
to run it. That threat is upon us; if we fail now to keep up with our
accelerating complexities we may fall back again into the jungle of com-
peting separatenesses and self-interests. We will meet that threat only by
developing our more civilized capacities—our competence to make mean-
ing out of complexity and to convert competing interests and diverse val-
ues into a more general welfare.

The saga of the medical school ought to be read—as should the pro-
ceedings of this conference—as an attempt to deal with complexity and to
make the whole system move to the general benefit of all within it.

Start, then, with some general observations. First, we are moving
into an age when the things that count are services; the city we are build-
ing is the Service City. The planning of our communities in the past has
been related to the mass production, distribution, and consumption of
material goods. Test it out in terms of the city planning and urban re-
newal we have seen until now. We have been devoted to materialism and
manufacturing in this society; and now we recognize that the growth sec-
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tor and the great necds of our society, rich and poor, black and white,
are services, and the test of a good commumty is really the service test—
whether our citizens have access to a proper mix of critical services.

Therefore, we are in medicine where we are in law, in government,
in the church, in phi]anthropy, in all of the services and the guilds and
professions which produce them: we are dealing with a revolution, mov-
ing from a medieval system of limited production, distribution, and con-
sumptlon to the mass production, distribution, and consumption of these
services. And the ﬁght of course, centers on how to mass- produce doc-
tors—how to maintain the quality that has been achieved in this last 20
years of tremendous scientific progress and extend it on a mass basis.

There is no way of ducking these transitional problems. But to resolve
them means getting into each of the subsystems (a seemingly infinite set
of subsystems) involving each of the professions, each of the guilds, bring-
ing them all out to the common marketplace of ideas, votes, and power,
and there renegotiating the status quo.

In the perspective of these general trends and problems, let us resume
the story of Newark. In the middle of the riots, the Governor turned to
me and said, “Paul, T want you to tell the press that we’re moving im-
mediately to reduce the amount of acreage for the medical school.”

That was the first step toward what became a long negotiation. 1 will
not retrace all that jagged history. But for the next month, quietly, we
began discussions with President Cadmus of the college and certain blacks
—exploring the terms on which the college could locate in the Central
Ward with the “consent of the community.” The exercise was a fan-
tastically complxcated one, precarious every step of the way; and there
were many times, frankly, when I despaired that we would ever pull it
off. Yet we did. It took many months. And we ran into many a rough
question. With whom, for c‘(amp]e do you negotnate’ ‘We came close to
breaking up over that one. We talk glibly about “the community,” but
who really represents the community? City Hall was suspect: a special
state commission formed to investigate the disturbances of 1967 had pub-
licly reported a general impression of municipal corruption. This meant
that negotiations—if they were to have general credence—would have
to move beyond City Hall. The risk was obvious. If City Hall was not
considered “legitimate,” who was?

We took that calculated risk and began negotiating with an ad hoc
coalition of blacks representing a range of civic groups—persons who at
the time had initiative, solidarity, and support in the affected area. They
became known as the “Negotiating Team.”

At first the negotiations took place behind closed doors. For a while
there was no alternative; after a while there was no excuse. What we were
dealing with were public matters, and the temptation to use private talks
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for less than public advantage was fast becoming evident on both sides.
The game of power knows no color lines. So we had to reconstitute that
whole setting. We had public meetings to which the entire community
was invited, with the “negotiating team” seated up front. Night after
night, with the Chancellor of Higher Education presiding, we negotiated
point after point.

And those points—the agenda of our negotiations—represented an-
other breakthrough in our conventional ways of doing things. Thanks to
Robert Weaver, Secretary of HUD, his Under Secretary Robert Wood,
and Wilbur Cohen, Under Secretary of HEW, Washington’s usually war-
ring and wary bureaucracies had agreed jointly on the terms of medical
school, urban renewal, and Model Cities financing (see Appendix 1, p.
105): “No federal funds” unless substantial agreement could be reached
by the negotiating parties on eight substantive issues. These included
housing, relocation, employment, acreage, and a number of matters relat-
ing to health care and medical education.

We finally reached substantial agreement, and the document was signed
~signed by two “sides” who had once been at verbal, and in some cases at
physical “war” with each other. (See Appendix 2, p. 108.) When that
agreement came, euphoria reigned: handshakes all around, and some em-
braces between black and white that left both parties slightly incredulous
that the whole thing had really happened. But it had happened. And those
agreements, I believe, are a “Magna Carta” in evolving civilized policy for
urban America.

There have been ups and downs since that point. There are cases
where the state had been in default of those agreements. There are cases
in which the black participants have bogged down in their own internal
‘politics and have not performed on schedule. Let me review some of the
accomplishments and some of the shortfalls.

Take employment. We had agreed on a target (not a quota) for
minority employment of at least one-third of all journeymen and one-
half of all apprentices in each of the building trades. It was not hard to
reach these percentages in the early stages of construction: laborers and
excavators are preponderantly black. But then we get to the tougher
trades: sheet metal workers, plumbers, electricians, ironworkers, machine
operators. Here we ran into rugged resistance. Still, we’ve stuck with it.
Under the agreements, an employment council has been created to mon-
itor the letting of contracts—blacks, labor, college and state officials, who
check each contract before it is let, to make certain it complies with judi-
cial and other requirements for affirmative action programs. This process
of review has been critically important. When the state has been tempted
—under the urgency of construction schedules and medical college needs—
to yield to union pressures and sign contracts before full compliance is
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assured the black members of the council have kept the pressure on, in
some cases causing the state to halt work until the agreements are honored.

This process has both compelled and enabled the state to exact long-
needed changes in union, contracting, and construction practices. A week
ago, the Governor announced that he was ready to institute suit against
a number of unions which were still refusing to comply. (And this in an
election year!)

The process continues to work. One of the minority representatives
on the council, a graduate student in planning, has devised a set of condi-
tions, most of which the state has now agreed to make standard language
in all its construction contracts. If this is the younger generation, let’s have
more of them.

The agreements also looked beyond construction, to the medical
college payroll: at $15 million annually, the college will become the
city’s fifth largest employer. One objective is to get the local community
college and high schools to concentrate on training for the subprofessions.
Another is to build career ladders reaching from manual to medical. For if
one is going to ask blacks in the area to surrender their housing, there
ought to be a fair exchange by which they get the benefits of income,
education, and employment.

Still it’s one thing to say all this and another to make it real. Moving
the educational establishment is no easier than moving the trade unions.
And the systems we are trying to move are infinitely complex. This
audience knows the complications of trying to redraw the boundaries of
conventional professions and their subprofessions: for example, to allow
a nurse to give medicines and to make certain that insurance companies
will allow for the change; or to find the money to add new courses to the
high school curriculum, or classrooms to the community college campus,
or new facilities to the Martland Hospital.

Housing, the most obvious community need, requires an even deeper
probe into the universe of what is complex. Nothing can be done in the
central city which doesn’t touch on housing. Relocation housing comes
first and that has to be synchronized with construction of the college.
But it has to be at prices which match the income and size of the families
to be relocated—in some cases 13 children, no father, and practically no
income.

Yet it can’t just be housing. Mothers can’t get along without day
care, especially if you want them to train for jobs at the medical school.
And day care can’t be provided until new kinds of teachers are certified,
including neighborhood persons who don’t meet traditional standards,
which means taking on the older guilds. Also, we have to rework former
ways of organizing and funding day care, which takes months of pro-
tracted negotiations with state, Federal, and private agencies.

52-355 O - 71 - pt.2 - 8
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And sometimes solving one problem creates another. Blacks in New-
ark have felt cut off from decisions about urban renewal. So the
agreements stipulated the creation of a housing council composed of
neighborhood residents who were given full control over the reuse of 63
acres of cleared urban renewal land. It took more than a year for this
council to get organized, so sharp were the internal differences of its
members. But now the council is organized, and is struggling—I think
constructively—to moderate the pressures upon it simply to “deal the land
out”’—and instead to set criteria for use of the land which will produce
housing with the proper amenities, services, and general environment.

How this tale of dealing with the complex will end, I don’t know. I
have been impressed with the dogged courage of President Cadmus of the
medical school who has had to live so long and precariously in the cross-
fire of two cultures. I've also been impressed with the vitality and ingenu-
ity of Newark’s residents, who have bargained their way peacefully,
persistently, and perceptively toward participation in their city’s public
decision-making. 1 have been impressed, too, with the ability of men in
government to overcome the incredible friction and inertia of their usual
environment, especially when energized by consumer groups who have
done their homework and are aggressively monitoring public per-
formance.

Newark is still a city of bad housing, disgraceful health services, and
very rugged political realities. But one of the things that’s holding the
place together and giving us all a measure of hope is the spirit of the
negotiations and the promise of the medical school agreements—a kind of
integrity that comes not as a matter of self-righteousness and unilaterally,
but because there are other people around to help keep you honest.

APPENDIX 1

January 10, 1968
Honorable Richard ]J. Hughes

Governor of New Jersey
Trenton, New Jersey

Dear Governor Hughes:

This is in reference to our recent conversations relating to Federal funds for
the construction of the New Jersey College of Medicine and Dentistry.
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The letter of intent to apply for funds under the Health Professions Educa-
tional Assistance Act was submitted by the New Jersey College of Medicine
and Dentistry on March 15, 1966, to the Public Health Service. Since that
time, staff of the Bureau of Health Manpower of the Public Health Service has
been working with the school in the development of plans and the application
which was received on November 11, 1967. Much of the planning was done
before the enactment of the Demonstration Cities Act (P.L. 89-754) in No-
vember 1966. We understand that the school has been attempting to modify
and coordinate its planning with the new regulations involved in demonstration
city planning.

In accordance with procedures for processing applications under the Health
Professions Education Assistance Act, Consultants to the Surgeon General in
academic areas of medical education, medical research, dental education, and
medical libraries, with supporting staff, conducted a site visit in Newark and
Jersey City on January 3-5, 1968, at the invitation of President Cadmus, Dean
Rawson, and the Board of Trustees of the New Jersey College of Medicine
and Dentistry. The purpose of this visit was to gather information about the
educational programs of the medical and dental schools, their existing and
proposed research programs, and the plans for the medical library to serve the
institution. Attention is focused primarily on the educational and research pro-
gram, with consideration of site plans, architecture, and arrangement of facili-
ties as the area and environment in which the academic process functions.
Obviously in the consideration of the role of patient care and health service, an
essential part of the educational process, the community involvement, the
source of clinical experiences, and mutual benefits to be derived from the
presence of the institution, are matters of concern to the consultants. Other
matters of site adequacy and utilization, and projection of future academic
goals enter the picture and receive attention as evidence of a dynamic and
progressive college, fulfilling its responsibility in the production of high
quality physicians and health manpower.

When the data from the site visit have been collected, assessed, and reviewed
in March and April by the appropriate National Advisory Health Councils,
the Surgeon General will be prepared to render his decision under the Healch
Professions Educational Assistance Act.

Final decision with respect to the funding of the application cannot be made
until the site of the school is settled. This will involve full consideration of
the goals of the Model Cities legislation, and the other implications of con-
comitant concern in this project by the Department of Housing and Urban
Development and the Department of Health, Education, and Welfare.

The site visitors found in the proposal an unusual opportunity for improving
health care in the community, providing educational opportunities for students
of the health professions and occupations and providing employment for resi-
dents of Newark during construction and following completion of the plant.
The agreement between the City of Newark and the College for the profes-
sional staffing and operation of the City Hospital (located adjacent to the pro-
posed site of the Medical School) has not been concluded. Dr. Cadmus will be
working with City officials to bring about an understanding that includes an
outreach program of services to the neighborhood. This agreement must be
successfully concluded if the school is to have a viable educational program.
The site visitors recognize the complex nature of the social and community
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problems which a final plan for the school poses. The site visitors recognize
that these problems must be solved before approval and funding of construc-
tion can occur. There is urgency in their solution if the school is to remain
intact and to be able to improve its educational program and to contribute to
local and national health and health manpower. The following steps must be
taken in accordance with the Model Cities Act:

a. The decision on the ultimate site must satisfy the intent of the Model
Cities Act—that it be compatible with the plans developed for the
neighborhood as a whole. Size of the sites will have to be resolved in
terms of both of the essential needs of a high quality school and social
impact of the amount of acres removed from residential use.

b. That the construction and operation of the medical school should
bring about an increase in scope and quality of medical services, out-
patient and inpatient, offered the neighborhood.

c. Representatives of the Medical School and the City Demonstration
Agency (Model Cities) should meet with neighborhood representatives
to discuss neighborhood concerns and to resolve any differences.

d. That a relocation plan be developed meeting the needs of neighbor-
hood residents involved and that firm commitments to this plan be
made by the Newark Housing Authority.

e. That suitable plans for employment of neighborhood residents be made
both in construction and in operation of the center.

f. That opportunities for training of neighborhood residents in health
fields and the development of a health careers program be provided.

g. That, in general, further long-range planning for additional educational
and health care facilities be linked with City Demonstration Agency
planning under the Model Cities program.

It is reasonable to assume, if these matters are settled before the meeting of the
Surgeon General’s Advisory Council in early March 1968, that the Council
will rake favorable action on the application and will recommend approval of
the project to the Surgeon General. Funding, of course, will be contingent on
relative priority assigned to the project, on the availability of funds, and the
availability of a free and unencumbered site so that the school may begin
construction as soon as funds are available.

So far as the approval of the urban renewal application now pending before
the Department of Housing and Urban Development is concerned, all the
steps outlined above are relevant.

In particular, HUD must have a firm commitment as to the immediate and
ultimate size of the area to be used by the school, together with the redevelop-
ment plan for the surrounding area. These should accompany the relocation
plan outlined in paragraph (d) above.

It is our understanding that the details of such arrangements have been
thoroughly discussed at the regional level with appropriate local, state, and
federal representatives, and the specifics are capable of precise and immediate
identification. Assuming incorporation of these provisions to the extent re-
quired in the contracts between the United States and the City of Newark’s
renewal agency, the Secretary of the Department of Housing and Urban De-
velopment will be prepared to approve both a contract amendment dealing
with the 11.5 acres of the Fairmount project and a new contract for financial
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assistance for the 46-acre tract proposed as the final site of the New Jersey
College of Medicine and Dentistry.

Sincerely yours,

/s/ Robert C. Wood
Under Secretary, HUD

/s/ Wilbur J. Cohen
Under Secretary, HEW

APPENDIX 2

AGREEMENTS REACHED BETWEEN
COMMUNITY AND GOVERNMENT NEGOTIATORS
REGARDING NEW JERSEY COLLEGE OF MEDICINE

AND DENTISTRY AND RELATED MATTERS
(AS AMENDED)

APRIL 30, 1968

I. Acreage

It is agrecd that the New Jersey College of Medicine and Dentistry will
construct its facilities on 57.9 acres of land and relinquish its other options,
releasing such land for the prompt development and rehabilitation of
housing. It is further agreed that the 4.7 acres contemplated for use as a
day care center for mentally retarded children and as- an emergency re-
ception and child care center will be relinquished for housing or mixed
use. The possibility of retaining this facility in the Fairmount area as part
of a mixed housing and institutional use project will be explored, and
if found not to be feasible, efforts will be made to relocate the facility else-
where in the city in order to make these important services available to the
Newark community.

11. Health Services, Employment and Training

A new era in community health screams to be born. The people of Newark
are unselfish mid-wives who have offered their homes and their hopes. But
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without whole community participation, there cannot be a new beginning
in the improvement of health services. Nor can there be genuine progress
without medicine making its boldest commitment.

When physicians and healers monitor the inner city pulse, they also must
look for signs of social pathology and purpose. Only total concern for
the community can help it contribute to the national well-being.

The low-income and disadvantaged sectors of the community cannot be
held to be responsible for the present state of public health in Newark.
They are, however, prepared to share responsibility for the future, and
there cannot be a meaningful future for the health professions without
their partnership.

In order to provide for a comprehensive health program for the residents
of the area served by Martland Medical Center (the Newark City Hospi-
tal) and for the Newark area generally, the following steps will be taken
in conjunction with the community.

L. Upon agreement with the City of Newark that the New Jersey Col-
lege of Medicine and Dentistry will administer Newark City Hospital,
the college will devote a minimum of $2.5 million to the immediate ren.
ovation and improvement of health services and facilities at the hos-

ital.
PI'he State of New Jersey pledges to provide this minimum amount
from existing appropriations. The college will use this pledge as a
stimulus towards securing the additional funds from private and public
sources (state, local and federal) for the continued improvement of
health services at Newark City Hospital.

2. The college will operate the city hospital as an integral part of its
educational and community health programs. It will seek to improve
the quality of medical care at city hospital to a level equivalent to that
expected of the teaching hospital to be built on college grounds.

3. The relationship of the teaching hospital to the city hospital will be
the same as that maintained with every other hospital in the state:
Newark patients will be accepted to the teaching hospital on precisely
the same basis as all other residents of New Jersey.

4. The college agrees to implement a comprehensive community health
services program. This program will include experimental and demon-
stration techniques, as well as long range health services. They will be
subject to the review and recommendations of the community health
council to be established with the community.

5. The college and the community agree to work with other interested
parties in developing a Newark community health council. The com-
munity health council will have majority representation from the com-
munity. Three members will be designated by the Model Cities Citizen
Participation Committee. Three more shall be appointed by the UCC
and three additional members will be selected by the community-at-
large. Eight members will represent local medical and health institu-
tions. If a larger council is necessary, it will be expanded in the same
proportion as that established here. The functions of the community
health council will be as follows:

(a) Development of a comprehensive health plan for Newark’s low-
income community;
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(b) A comprehensive community mental health plan for Newark’s
low-income community;

(c) To contract for and operate federal, state and local funded com-
munity health programs, including OEO and PHS;

(d) Serve to formulate and coordinate training programs in the
health services and professions area;

(e) Assist the College of Medicine and Dentistry in an active pro-
gram of recruitment for minority group students, faculty mem-
bers and professional personnel;

(f) A sub-committee of the community health council, composed of
the nine community representatives, shall work jointly in develop-
ing and shall review and approve programs to be developed and
administered by the college to provide community health services
to low-income persons in Newark;

This sub-committee shall be attached to the College’s Department
of Preventive and Community Medicine: it is understood thar this
sub-committee will relate to other departments as the need arises;

(g) The community health council will work jointly with the college
in developing career ladders for non-professionals in the health
field, including the establishment of criteria for the screening and
selection of non-professionals;

H sy adociianyy ~f A miinier haa
(h) Evaluatc from tiime to umc thC atalqguacly oO1 community nca

services being provided by the medical school complex and make

suggestions for change.
The College will abide by the various policy decisions made by the
Council within the areas described in points (a) through (h). The
Newark Community Health Council will be represented on the Area-
wide Health Planning Council and will be provided technical assist-
ance by the Areawide Council. Funds will be secured from Model
Cities, OEO and other sources, including funds for the hiring of con-
sultants to the community.

- The College: will establish a special scholarship and recruitment pro-
gram directed at attracting black and Latin students to the medical anc¢
dental professions.

. The Essex County Community College and the Medical College wil
develop training programs for nurses, ward management, specialist
and medical technicians. Five such programs will begin in Septembe:
1968: pre-medical, nursing, hospital unit management, medical record
librarian and medical secretary. Three-hundred students will be en
rolled by this fall with a special recruitment drive to be focused in th
medical college area.

. Commissioner Marburger will work with the Newark vocationa
schools and MDTA skill center to key developing programs to para
medical opportunities made available by the Medical College. In par
ticular, the pending expansion of the skill center will be closel:
coordinated with the Dean of Allied Health Professions at the Medica
College to achieve the highest standards in training and clinical experi
ence. Specific training will be undertaken for practical nurses, war:
aides, dietary personnel, and medical maintenance personnel.
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9. The new Manpower Training Skill Center already has initiated pro-
grams in three health profession areas: practical nursing, nurses aides,
and medical secretary. These can be expanded to three to five times
the current enrollment, and further training programs can and will be
added.

10. Commissioner Marburger will also work with the Essex County Voca-
tional and Technical School to increase enrollment in current programs
for practical nurses, dental assistants, and medical assistants.

11. Whenever possible, efforts will be made to locate training courses in
the vicinity of the College.

12. Every effort will be made to insure that as many of the 2,600 jobs
which the medical college complex is expected to produce once it is
in full operation in the early 1970’s, will be filled by residents sur-
rounding the medical school area,

HI. Relocation

In recognition of the fact that Newark’s housing resources are limited, the
following procedures will be used to assure that all families and individuals
dislocated by the medical center project will be satisfactorily relocated:

1. The State of New Jersey pledges that demolition and construction on
the 46 acre site will be staged in such a manner as not to displace any
family until satisfactory relocation accommodations are found for each
family and individual so displaced.

2. The State of New Jersey, through the Department of Community Af-
fairs, will provide a rent supplement program for all families who could
not otherwise be relocated. Through the Department of Institutions and
Agencies, the State will insure that local and county welfare depart-
ments meet their full obligation under existing welfare law and regu-
lations to relocate welfare recipients and standard housing at full
economic rent.

3. The State of New Jersey will accelerate its assistance to community
based housing corporations in order to create additional relocation re-
sources in the manner indicated in Part VI below.

4. The Newark Housing Authority will accelerate its leased housing and
rent supplement programs under existing authorization and will seek ad-
ditional commitments of leased housing funds as soon as possible.

5. The relocation review board shall be formed consisting of one member
from HUD, one member from the Department of Community Af-
fairs, and four members sclected by the community housing council to
be formed under these agreements. The review board shall have two
functions:

(a) The review board will hear complaints from relocatees regarding
the relocation process. If the review board finds that the relocation
practices followed and adopted by the Newark Housing Authority
adversely affect any individual to be displaced or evicted, or
threatened with the displacement or eviction as a result of the
construction of the medical school, they will refer him to the ap-
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propriate state or federal body for administrative or judicial
remedy, and assist the complainant in the presentation of his griev-
ance.

To this end, the review board shall be given full access to dwelling
inspection records, the records of complainants appearing before
the board, any plans, proposals, contracts, leases, and supporting
documents which are pertinent, except for those documents made
confidential by law.

(b) The review board shall also serve to determine which families shall

need State of New Jersey rent supplements as provided under
point 2 above. The review board will work with the Department of
Community Affairs in developing standards and criteria for its
guidance in making this determination.
The Department of Community Affairs will secure funds to pay
salaries of two full-time staff persons to work with the relocation
review board. These two persons shall be designated by the com-
munity representatives on the review board.

6. The State Division of Civil Rights will participate on an active basis in
the relocation process and insure that all state and federal legislation
pertaining to housing is scrupulously enforced.

7. 'The above provisions will be made terms of the contractual agreement
between the medical college and the City of Newark, and between the
city and the federal government.

IV. Medical College Construction

A. Objective: A major objective of the community and federal, state, and
local governments is expanded opportunities for minority group em-
ployment on the medical college construction site. Achievement of this
objective requires significant representation of minority groups in each
trade, with at least one-third of all journeymen and one-half of all
apprentices in each trade being drawn from minority groups.

B. Steps to be Taken: In addition to vigorous enforcement of Title VII
of the U.S. Civil Rights Act, the President’s Executive Order 11246,
and New Jersey Executive Order 21, the following steps shall be taken
toward the above objective:

1. Formation of a review council composed of community representa-
tives, union officials, contractors, state and federal representatives to
conduct pre-contract award reviews, to review union-contractor
bargaining agreements, to coordinate recruitment and referral ef-
forts, and to review compliance. The council shall establish minority
group representation standards in conformity with the objectives
stated above. The majority membership on this council shall be com-
posed of community representarives. The pre-contract award review
process will require all contractors and sub-contractors to submit
projected manning (manpower) steps with racial breakdowns and
union contractor bargaining agreements to the review council. If
these projections do not meet the minority group representation
standards established by the council, contractors will be required to



296

undertake an affirmative action program designed to meet such
standards. The affirmative action program will be incorporated in
the construction contract and all sub-contracts. Failure to carry out
the affirmative program will constitute material breach of contract.
Affirmative programs must include at least the following:

(a) A concerted effort to recruit qualified craftsmen using all avail-
able community resources, including the Joint Apprenticeship
Program, the New Jersey Public Employment Service, the
UCC and minority group publications. Recruitment will be
focused particularly on craftsmen working in related trades or
in non-union jobs. On-the-job training will be provided by
industry, labor, or government to enable craftsmen to make any
necessary transition from one related trade to another. A con-
venient mechanism must be established so that such craftsmen
will be graded by and introduced into the trade unions. In the
event of union resistance, contractors—with the full support of
the Scate Government—will hire such minority group craftsmen
directly and assign them to the medical school construction site.
Such craftsmen will be paid prevailing union rates, including the
cash equivalent of fringe benefits.

(b) Immediate pressure by contractors and the state and federal
government to enlarge existing apprenticeship classes, or to
open new classes, in order to provide maximum opportunities
for minority groups in accordance with the Bal Harbour
Declaration. -

(¢) Immediate development of pre-apprenticeship training programs,
at pay commensurate with apprenticeship rates, with guarantees
by contractors and unions that persons who satisfactorily com-
plete training will become registered apprentices and will re-
ceive employment with the contractors. This provision is in
recognition of the fact that there are many young people who
can become qualified craftsmen but who cannot now meet
formal apprenticeship requirements for entrance. MDTA Multi-
Skill Centers shall be one of the agencies providing apprentice-
ship construction training programs.

2. The review council shall formulate an affirmative program to as-
sure that a substantial number of contracts are placed, to the fullest
extent possible, consistent with state and federal law, with minority
group businessmen. Contracts and sub-contracts shall be divided into
small parcel bids so as to assure equitable distribution of contracting
parcels. The State shall assure that small minority group businessmen
will have adequate assistance in acquiring bonding, where required,
in order to undertake and complete contractual relationships. Ad-
ditional technical assistance shall be provided by the State to mi-
nority group businessmen to enable them to bid effectively.

3. The designation of full-time compliance officers in the Department
of the Treasury to police and enforce the medical school construc-
tion integration program. These officers shall be selected by the re-
view council in conformance with Civil Service Laws.
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V. Model Cities

VI

1. The Federal regulations relating to the Model Cities Program will be
rigidly adhered to by the Newark City Demonstration Agency.

2. An ad hoc committee of community representatives composed of 25
members—five from the UCC, ten from the community-at-large, five
to be designated by the negotiating teamn, and five to be designated by
the city—will be formed. The ad hoc committee will serve as the
catalyst in developing a broad-based community group to serve as the
vehicle of community participation under the Model Cities guidelines.
The composition of this community participation vehicle will ultimately
be subject to ratification by the community in a democratic manner
and after due public notice.

3. The City of Newark agrees that the citizen participation mechanism
eventually developed will have a joint veto over the programs to be
developed and administered by the City Demonstration Agency.

4. The citizen participation mechanism will also have the power to call
for a public hearing when it feels that its views are not properly being
considered by the City Demonstration Agency.

5. The Department of Housing and Urban Development will carefully
supervise the degree of effective citizen participation and will suspend
activities in the Model Cities Program when the participation require-
ments herein expressed are not being fulfilled.

Housing Construction

1. A Community Housing Council shall be formed within 30 days. This
Council shall be broadly representative of community organizations
and individuals concerned about housing in Newark.

2. A task force of representatives of HUD, the State Department of Com-
munity Affairs, the Newark Housing Authority and the members of the
Citizens Housing Council shall be organized promptly upon the forma-
tion of the Citizens Housing Council. The majority membership on
this task force shall be composed of representatives of the Citizens
Housing Council. The task force shall prepare a housing program de-
signed to produce sufficient housing to meet the demand created by
projected dislocation in Newark, as well as to add significantly to
Newarlk’s supply of low and moderate income housing. This program
shall be used as guidelines for federally and state assisted housing pro-
grams in Newark. The task force shall report within three months of
its formation.

3. The Newark Housing Authority agrees to meet with the Citizens
Housing Council periodically to:

(a) Review the status and disposition of parcels in urban renewal
projects in execution, and

(b) Review the priorities and direction of urban renewal in Newark,
particularly with regard to the need for greatly increased housing
construction.

4. The Newark Housing Authority agrees to convey to non-profit com-



298

munity-based housing corporations land designated in Louis Danzig’s
letter of March 1, 1968 to Chancellor Dungan, the text of which is
atrached as Appendix A to these agreements.

5. In order to facilitate responsible planning and analysis by community
groups, the Department of Community Affairs pledges to:

() Provide to such community groups as have received an option
on urban renewal land “seed money” for planning and develop-
ment of working drawings, specifications, etc.;

(b) To provide resources for the overall evaluation of Newark’s housing
program in the form of consultants, planners, and any funds
reasonably necessary;

(c) To have the New Jersey Housing Finance Agency process ap-
plications for State funds from community groups with dispatch.

6. All parties concerned will give due consideration to mixed use con-
struction, e.g., housing over schools, institutional facilities, and/or com-
mercial uses.

7. The United States Departments of Housing and Urban Development
and Health, Education and Welfare pledge to encourage their com-
ponent and subsidiary agencies in the fields of housing, health, and
education to proceed with all possible dispatch in processing applica-
tions from community and community-related groups for federal funds
for these purposes.

8. Both HUD and the Department of Community Affairs will review and
act upon all urban renewal and housing proposals from the City of
Newark in such a manner as to bring about a greater commitment of
available land and resources to housing construction.

March 1, 1968
Hon. Ralph Dungan
Chancellor
N.]. Department of Education
236 West State Street
Trenton, New Jersey

Dear Chancellor Dungan:

As a result of the open public negotiations with the community in the
City of Newark the following is my understanding of agreements reached
pertaining to land use in the Fairmount Urban Renewal Project N.J. R-72 and
the Old Third Ward Urban Renewal Project N.]J. R-6:

In order to provide land for the first stage of the housing program which
is necessary to meet Newark’s critical housing needs, including those created
by the problem of relocation, the Newark Housing Authority undertakes the
following.

(1) To convey no less than 24 acres in N.J. R-72 to public non-profit
community based corporations. It is understood that development in this area
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should incorporate compatible commercial, institutional and educational de-
velopment, and may include a day care center for mentally retarded children.

(2) To convey the following parcels in N.J. R-6 to one or several public
non-profit community based corporations: 7B, 7C, 8B, 21, 23, 31 and 33. The
total acreage in these parcels is 24.02.

(3) To redesign the following parcels in cooperation with a public non-
profit community based corporation: 23, 23A, 24, 25, 26. The total acreage in
these parcels is 20.59. The Newark Housing shall secure the cooperation of
the City of Newark, the Newark Board of Education, the Boys Club of Amer-
ica, and the Y.M.C.A. in redesigning this area with the objective of making
significant additions to Newark’s housing supply.

In order to fulfill this undertaking the Newark Housing Authority shall
obtain releases of the options presently held by Jack Parker.

The Newark Housing Authority shall convey these parcels expeditiously
to community based corporations as soon as these corporations are formed and
selected by the broad based community “umbrella” organization to be estab-
lished pursuant to other. agreements reached in negotiations concerning the
New Jersey College of Medicine and Dentistry.

Sincerely,

/s/ Louis Danzi
EXECUTIVE DIRECTOR



